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PREFACE

The Association’s Twenty-Second Annual Winter Meeting re-
flected the members’ growing interest in problem areas outside the
scope of traditional industrial relations.

Industrial relations aspects of education and manpower were
given a major emphasis. President Fred Harbison discussed campus
revolts in this perspective, and sessions were devoted to the economics
of education, and collective bargaining in the schools. Manpower
programs were approached from the standpoints of their impact on
metropolitan areas, private initiative in their development, and their
relationship to economic growth.

New departures were also seen in the sessions devoted to organi-
zational development and to labor relations in hospitals. And, even
in the more traditional IRRA concerns with employer and union
bargaining, emphasis was placed on new goals, approaches and
strategies. The excellent invited papers also stressed new topics
and/or methodological approaches.

We are grateful to Fred Harbison and the local arrangements
committee for a stimulating and enjoyable program, and to the par-
ticipants for their cooperation in preparing written versions of their
oral presentations and discussions. I am especially indebted to
Betty Gulesserian, the IRRA Executive Assistant, for her invaluable
help at all stages of the preparation of these Proceedings.

Gerald G. Somers, Editor
Madison, Wisconsin

February 1970
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THE CAMPUS REVOLT FROM AN
INDUSTRIAL RELATIONS PERSPECTIVE

Freperick H. Harbison
Princeton University

The current upsurge of student power on the nation’s campuses
bears some striking resemblances to the rise of union power in the
mass production industries a little over thirty years ago. The initia-
tion of union-management relations in automobiles, rubber, and “big
steel” was fraught with violence, occupation of plants and buildings,
emotional charges and accusations, and gloomy speculation about
the survival of the American system of private enterprise. Many
corporation executives shook their heads in dismay, and warned that
big industry would never be the same if unions were to invade the
sacred area of managerial prerogatives. They were right; the large
corporations were changed under the impact of collective bargaining ;
the approach of American industry to human relationships was drasti-
cally altered. But industry survived the onslaught of unions; and
apparently it is stronger, more resourceful, and certainly more socially
responsible as a consequence.

Today, there are those who fear that the campus militants will
destroy the universities and that the universities will never be the
same. Again, they may be right. But it is quite possible that univer-
sities will be better institutions in the future as they are forced to
respond to the pressure of growing student power. This is my central

thesis.
* ok % XK

Before coming to grips with the main themes of the analysis, let
us digress for a moment to examine the role of paternalism in industry
and on the campus. Now here, for example, is a “statement to em-
ployees” made by a company in London over a hundred years ago.
It is a gem.

“l. This firm has reduced the hours of work, and the clerical
staff will now only have to be present between the hours of 7 a.m.
and 6 p.m. on weekdays.

2. Now that the hours of business have been drastically re-
duced, the partaking of food is allowed between 11:30 a.m. and
noon, but work will not, on any account, cease.

2
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3. Daily prayers will be held each morning in the main office.
All members of the clerical staff will be present.

4. Clothing must be of a sober nature. The clerical staff will
not disport themselves in raiment of bright colours, nor will they
wear hose, unless in good repair.

5. The craving of tobacco, wines or spirits is a human weak-
ness and, as such, is forbidden to all members of the clerical staff.

6. No member of the clerical staff may leave the room without
permission from Mr. Rogers (the supervisor). The calls of nature
are, however, permitted and, for this purpose, the clerical staff
may use the garden below the second gate. This area must be
kept in good order.”

And after specifying wages for junior boys (up to 11 years), boys
(11-14 years), and junior clerks, ranging from one to twenty-one
shillings a week, the notice ends on this extremely hopeful note:

“The owners recognize the generosity of the New Labour Laws,
but will expect a great rise in output of work to compensate for
these near Utopian conditions.”

Yes, business enterprises at one time did act in loco parentis in
relation to their employees. As industrial relations specialists, we have
a pretty good idea of how the employees viewed “these near Utopian
conditions” as well as the kind of unprintable epithets which they
must have used to describe “Mr. Rogers.” Today, perhaps, we could
make similar assumptions about reactions of college students to univer-
sity regulations prohibiting such things as drinking on the campus,
limitation of visiting hours for women in men’s dormitories, or
compulsory chapel attendance. There may be justification for such
rules but students have a point when they insist that rules governing
conduct on campus be negotiated with university authorities rather
than imposed by them. Paternalism has not survived in the climate
of modern industrial relations, nor is it more likely to prevail in
university-student relationships, particularly with the present genera-
tion of youngsters whose inclination is to rebel against their parents
and to view with suspicion any advice offered by a person over thirty
years of age.

* ok kK

It is clear, of course, that rebellion on our campuses today stems
from issues which go far deeper than rules of student conduct. The
militant organizations of white and black students are challenging
the policy-making power of the university establishment (the “trustees-

Anbaih
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administration-faculty complex” so to speak). They seek control
over what the university should stand for, what should be taught, and
who should teach it by pressuring the university establishment
through protest, confrontation, and other forceful means of exercizing
power. The newly organized unions in the thirties had somewhat
similar objectives—a confrontation in the power centers of American
industry and the limitation of unilateral managerial authority over
terms and conditions of employment.

I would not suggest that student-university relations are exactly
like union-management relations. Students, presumably, are intel-
lectuals, not horny-handed members of the working class. They are
only transients in the university, not committed as are workers to
corporations for their livelihood. Unlike workers, students are really
consumers (of knowledge and education) rather than producers.
Universities and corporations have different goals. The corporation
attempts to maximize profits by selling a product or service; the
university strives to maximize the contribution to and extension of
knowledge. The subject matter for student-university relations and
union-management relations is thus entirely different. The similar-
ities lie' in power relations—in the organization and management
of protest, in the challenge to traditional prerogatives, and to some
degree in the joint machinery for rule making. The workers in the
thirties and present-day students also share the same suspicions about
the integrity of the institutions of which they are a part.

* %k 3k %

The concern of workers in the thirties was mass unemployment,
arbitrary control by employers over those who were employed, and
resentment against an enterprise system which subordinated human
to materialistic values and which had no program or strategy for
leading the country out of the great depression. Workers challenged
the legitimacy of the power wielded by big business, and many had
specific grievances against their bosses. Those were grim times char-
acterized by insecurity, frustration, resentment, and despair. The
future looked very bleak. Although most of the apprehensive masses
were discouraged and apathetic, there was an activist minority eager
and ready to rebel.

* * k%

The overriding concern of the students in the sixties starts with

the Vietnam war. A great many believe that it is an immoral, savage,

e it L o bt s Ao N s

T T

bcanmERak i s B

Kt B



e

Tue CaMprus RevoLT ‘ 5

useless, and unsuccessful adventure. The younger men are all the
more resentful because they are the ones who are drafted to fight and
die to extricate the country from a disaster for which they hold the
nation’s elder statesmen responsible. Some are resentful of the “mili-
tary-industrial complex” which they view as a spreading cancer which
is destroying the ethical and moral tissue of American society. And
they believe it is shameful that poverty and hunger persist in the most
prosperous and affluent of all economies, and that minorities have
been subjected to oppression and discrimination in what is claimed to
be the world’s foremost democracy. As Wight Bakke points out in a
forthcoming book, Students on the March, many young people today
face a crisis of belief; they question the legitimacy of the power elites
and what they stand for and they are frustrated by a feeling of power-
lessness to change the policies of government or business. But the
universities are within their reach.

Only a minority of college and university students have such
strong feelings of resentment. Some are avid supporters of “the es-
tablishment.” But there are enough campus militants and potential
followers to ignite and fuel a rebellion, just as there were enough
activists and sympathizers to mobilize the revolt of the workers in the

thirties. % % % %

A crisis of belief, a questioning of legitimacy, resentment against
authority, and feelings of frustration by themselves do not generate
rebellion. There must be catalysts—leaders and prime movers—to
organize protest and direct it against specific targets. According to
the late Lloyd Fisher, a movement must have its agents who assert
proprietorship over protest and become in effect “the merchants of
discontent.”

In the thirties, the CIO was the instrument of revolt. It fomented
strikes, won union recognition, and instituted collective bargaining
with only a handful of activist union members. Today, the student
rebellions on the campuses are managed by very small groups of
militants. Some are genuine revolutionists; they would be happy to
destroy the universities as a first step in a grand liquidation of the
existing social and economic system. Others would accept, but dras-
tically reform, the establishment. Their immediate common objective,
however, is to exert the maximum possible pressure on what they
call the power structure in the universities.

* % * %
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In the thirties the mass production industries were organized by
men such as John L. Lewis, Walter Reuther, Philip Murray, Sydney
Hillman, Clinton Golden, and others in the CIO who, in company
with activists and some leftist militants from the workers’ ranks,
built the organizations which successfully established the beachheads
of collective bargaining. This leadership had brains, experience, dedi-
cation, financial resources, and a coherent, unifying objective—to gain
recognition for uniens and thus to regulate management through the
process of collective bargaining. The strategy was first to foment
and organize protest, and then after recognition to transform protest
bodies into negotiating organizations. The CIO leaders had no desire
to overthrow industry or even to change it drastically; they sought
rather to wring from it concessions and to acquire control over man-
agerial decisions relating to wages and conditions of employment.
They enjoyed the full support of the left, a generally sympathetic pub-
lic opinion, the active support of the New Deal administration in
Washington, and much encouragement here and there from friendly
governors, congressmen, and senators. To achieve their ends they re-
sorted to protests, strikes, sitdowns, occupation of plants, vilification
of big business and its leaders, and any other means, fair or foul, to
bring the captains of industry to their knees. The CIO was involved
in some very bloody struggles, because the corporations, unlike the
universities today, were tough, powerful, ruthless, and eager to slug
it out with their challengers. Throughout the struggle to establish
collective bargaining, however, the CIO leadership, in organizing pro-
test, always had a clear idea of what they were for as well as what
they were against. They achieved their major objective despite power-
ful, well-organized, and well-heeled opposition.

Xk kK

In contrast, today’s campus militants lay more stress on what they
are against, but have little to say about what they are for. The leaders
of the SDS, for example, organize protest against ROTC, against re-
search contracts with the Department of Defense, against the military-
industrial complex, against the draft and continuation of the Vietnam
war—and even against the wages paid to painters’ helpers at Harvard.
They are not seeking recognition for the purpose of bargaining but
searching for issues upon which to mobilize protest. In some respects,
therefore, SDS is like the old Knights of Labor. In theory, the
Knights stood for rebellion against a powerful ownership establish-
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ment controlling ever larger aggregations of power which were domi-
nating the political life of the nation. The Knights espoused many
causes—cooperatives, agrarianism, trade unionism-—at the same
time that they wanted to do away with the wage system and make
every man his own capitalist. As Norman Ware said, “The order was
a semi-religious crusade, but with fifty-seven varieties of the holy
grail.” SDS likewise has a mixed bag of objectives and sincerely held
beliefs. But it tends to leap on its horse and dash off madly in all
directions. Powered by high-voltage emotionalism rather than by
experienced leadership and financial resources, SDS splits into pieces
because of ill-assimilated idealism, fuzzy goals, and a compulsion to
be militant at any cost. Just as the Knights rose to prominence spec-
tacularly and declined as suddenly, so may the SDS fade away for
lack of a stable organization with any coherent program to capture
the interest of the student masses.

* % %k %

The black student organizations, however, are quite different.
They are more like trade unions. They admit only blacks to member-
ship. Their ranks are united in a common awareness of discrimination
and exploitation. They have an almost made-to-order ideology and a
solidly based rationale for militancy. And above all they are able to
agree on fundamental objectives in confronting the universities—for
example more black teachers, more black students, black studies pro-
grams, black dormitories, and control over the discipline of black
students. Quite wisely, they are not anxious to dissipate their energies
and jeopardize their strategic power base in alliances with the white
militants. The black student organizations, like SDS, seek to mobilize
and manage protest, but they are more willing to negotiate and bargain
with universities over terms. They don’t want to destroy the univer-
sity ; they want it simply to serve better the black interests. They
are the most united and strongest of the militant campus organizations
mainly beause they are craft-union like in their strategy.

On the whole, however, the militant campus organizations are
weak in comparison with the CIO organizations in the thirties. They
do not have the sympathy and support of the public and the govern-
ment which was enjoyed by the CIO. But they have one very impor-
tant compensating advantage. In comparison with large corporations,
the universities today are much easier marks for confrontation.

k k Xk %k

IR S



8 INDUSTRIAL, RELATIONS RESEARCH ASSOCIATION

In the thirties, the CIO was challenging monolithic, authoritarian,
and powerful corporations. In these corporations the top officers
could formulate policy and demand its acceptance throughout the
entire managerial hierarchy. Executive authority was not subject to
serious challenge by members of the management team. Foremen and
supervisors were not free to divide the managerial ranks by siding
with the unionists. In dealing with unions, therefore, the corporations
could put up a united front and follow a consistent strategy. And if
that strategy failed—as indeed the attempt to break the CIO did—the
corporations could pull back, regroup their forces, formulate a new
strategy for collective bargaining, and be reasonably sure that manage-
ment up and down the line would at least try to implement it.

¥ ¥k ok %

The present-day university is a very different kind of organization.
It is a structure with comparatively little power at the top (i.e., the
administrative-trustee level) because in theory at least decisions are
made by the faculty. In the university, the principle of colleague
authority rather than executive authority is presumed to prevail.
However, faculty members, although cherishing their academic pre-
rogatives and privileges, are primarily concerned with their rights as
individuals. As one of my colleagues put it, they behave like a bunch
of free-wheeling entrepreneurs in a sort of “Friedman-type state.”
Thus, when confronted with the exercise of student power, the po-
sition of the faculty is unpredictable and often uncontrollable. Some
members, alarmed by the prospect of student encroachment on their
prerogatives in the areas of research or teaching, become academic
“Tom Girdlers.” Others are sympathetic to the demands of the mili-
tants, and many more simply get queasy as they are tossed up and
down in the waves of uncertainty. Moreover, faculty members are
easily swayed by events in a confrontation—such as police actions, the
carrying of guns by students, threatening speeches or emotional
appeals to lofty, but sometimes irrelevant, principles.

When confronted by campus militants, therefore, the university
is not able to present a united front until it builds a consensus. And
this is a difficult and time-consuming process. Concensus cannot be
built from the top down. The administration cannot speak for the
faculty, and the faculty as such cannot speak for all its members. The
militants can always find among the faculty ranks some sympathetic,
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eager, and vocal allies. Thus, in attacking the university establish-
ment, the militants have their agents within it.

* k k%

The impact of the CIO drive on the mass production industries
was dramatic and far-reaching. The first response of industry to this
pressure was the creation of employee representation plans, more
commonly called company unions by their detractors. The purpose of
these management-initiated plants was twofold: first, to open better
channels of communication with employees and to provide a means
whereby, through elected representatives, they could advise manage-
ment on matters pertaining to wages, employment, and grievances;
and second, to shortcircuit the unionization drive of the CIO mili-
tants. The employee representation idea was thus a technique to give
the great silent majority of workers a “piece of the action” on man-
agement’s terms. Most labor economists branded this response as a
pure and simple union-busting effort by the companies which at that
time had a reputation for combatting organized labor with police,
spies, and discharge of union sympathizers and agitators. Yet, in
comparison with previously prevailing practices, this kind of joint ma-
chinery was a tremendous step forward in management-employee
relations. The employee representation plans exposed the vast com-
munication gaps between top management, supervisors, and workers.
They led to the recognition of industrial relations as a top management
function at the vice-presidential level. They forced the captains of
industry to pay more attention to human values in the management
of enterprises. And, perhaps even more important, they taught work-
ers their first lessons on how to put their employers in a “squeeze-
box.”

As you will remember, the Steel Workers Organizing Committee
(SWOC) brought U.S. Steel to its knees by capturing its company
unions. Clinton Golden of SWOC was able to win over to the CIO
large numbers of the employee representatives in the Carnegie-Illinois
plants. He even put many of them on his payroll. These representa-
tives then in effect became a CIA within the plants who, under Gold-
en’s Machiavellian guidance, kept “biting at the heels” of management
for concession after concession. Indeed, in many plants the employee
representatives were able virtually to immobilize management by in-
volving superintendents and foremen in continuous marathon meet-
ings. It was the seizure of the company unions, in my view, which

et s et s
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was the major reason for the U.S. Steel decision to capitulate to the
CIO, for at the time of the famous Taylor-Lewis Peace Pact which
resulted in the first collective bargaining contract, SWOC had only
a handful of card-carrying union members in all of Big Steel.

The employee representation plans collapsed even more speedily
than they had been instituted. Those that were not captured became
illegal when the Wagner Act was held constitutional in 1937. Formal
collective bargaining under union contracts replaced the company
unions.

The mass production industries have been humanized by collective
bargaining. Wages and working conditions have been subject to joint
determination by management and unions. Collective agreements
have established the framework for a system of industrial jurispru-
dence. But, in most cases, management has retained its essential
functions—to decide what it will produce, to determine prices and
allocate profits, to introduce new processes and machinery, and to
select and direct its working forces. It has struggled with varying
degrees of success to maintain its control over the setting and enforce-
ment of production standards. The corporations have not turned over
management to the workers. On balance, collective bargaining has
greatly strengthened American industry.

* k% %k %

It is too early, perhaps, to assess the impact of student activism on
the university. An initial response is the establishment of joint ma-
chinery of all kinds to “restructure” university decision-making pro-
cesses. Students are now serving on every conceivable kind of joint
committee at the department and university-wide levels. They are
being brought in on everything from campus life and curriculum re-
form to university real estate operations, fund raising, and investment
of endowment funds. There appears to be no limit to appropriate
areas for their involvement. On the whole, this is constructive, It
will give members of the faculty, administration, and trustees a
clearer understanding of student interests, aspirations, frustrations,
and grievances. Communications, which in most cases have been in
bad repair, may be improved. The traditions, organization, ideals,
and purposes of the university will be subjected to critical review;
“the relevance” of teaching and research may be re-examined. In
short, the basic role of the university in America will be questioned,
debated, challenged, and in some cases altered thereby. The process
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will not always be harmonious. Faculty, administration, and trustees
will find themselves involved in endless debates and prolonged
meetings.

The objective of the new joint machinery on the campuses is to
achieve a better accommodation of interests of students, faculty, ad-
ministration, and trustees. The hope is that it will build understanding
and lead to greater consensus on the legitimacy of the university’s
role in society. The machinery is also designed as a sort of lightning
rod to arrest campus revolts. In industry, the company unions and
later collective bargaining have indeed grounded the forces of revolu-
tionary change. Unions and workers, through a process of antagonis-
tic cooperation, have become stalwart defenders of the industrial
establishment. The crucial question is whether joint machinery can
handle power relations on the campus as well as it did in industry.

In reality, however, the creation of joint machinery offers no
panacea for unrest on the canipus. And it would be foolish to assume
that it will deactivate militant student groups. Conceivably, the cam-
pus militants with the support of allies on the faculty could capture
the new joint machinery. This is possible, but unlikely. The SDS-
type militants more probably will refuse to participate in joint ma-
chinery for fear of being co-opted by the establishment. They may
prefer to operate as an outside protest organization to confront the
establishment with their “non-negotiable demands.” The black stu-
dent militants, likewise, have more to gain by direct action rather than
participation as a minority in university-wide joint machinery. Op-
erating like trade unionists, they have a bargaining advantage because
the universities are both reluctant and afraid to take stands against
them—reluctant because of conscience and humanitarian concern, and
afraid because they might be labelled as “racist” by student groups
which they want to attract to the campus.

The operation of the joint machinery in itself also poses thorny
issues. What constitutes student participation? Does it assume con-
sultation or co-determination, and in what areas will the faculty and
administration seek to retain unilateral authority? The issue of man-
agerial rights vs. union control lies at the core of collective bargaining
relationships. Similarly, the dividing line between faculty and admin-
istration prerogatives vs. student control over decision-making will
be the basic issue in university-student relations no matter what kind
of joint machinery is established or how carefully its constitution is
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drafted. An examination of a few current issues may make this
point clear.

The rules of conduct governing campus life is an appropriate area
for joint negotiation. For example, the trustee-administration-faculty
forces will find it difficult to retain exclusive proprietorship over rule-
making on matters such as visiting hours in dormitories, drinking,
drug use, or formulation and administration of disciplinary proce-
dures. Likewise, student groups will certainly command a greater
voice in determination of curriculum, grading systems, and examina-
tion procedures. Faculty members appear willing to take a lot of advice
from the consumers of education on such matters, and this may be
tantamount in many cases to co-determination.

Student participation in the selection, promotion, and tenure of
faculty members, however, is a different matter. Here faculties may
welcome the opinions, but certainly not the votes, of students. To
paraphrase Professor J. H. Hexter, students are unlikely to achieve
any power in deciding on the selection and academic advancement of
their teachers, for this would undermine the vested interests of the
professoriate. And as he says “while some professors are momentarily
foolish enough to court popularity by uttering sweet nothings about
taking counsel with students on the merits of faculty members, the
corporate professoriate is not going to surrender lightly such power
as it has,” *

Similarly, faculties may be expected to hold the line on student
participation in designation of appropriate areas for research. Today,
for example, many campus militants are indignant about war-related
research, and are pressing for termination of research contracts with
the Department of Defense. In this area, SDS groups recently made
a break-through and also hit a stone wall. For example, their protest
did lead to the ‘abolition of university sponsorship of the Institute for
Defense Analysis (IDA). The faculties of the sponsoring universities,
after careful soul searching, were forced to conclude that, although
individual members of the faculty or administration could sponsor and
participate in the affairs of IDA, it would be inappropriate for the
university, as an institution, to imply the endorsement of all members
of the university community through such sponsorship. However,
when some of the same students today demand that a university as an

* J, H. Hexter, “Publish or Perish—A Defense,” The Public Interest, Fall
1969, p. 67.




[

Ry (o 2

T TTTRTT er an s el

Tue CaMpus RevoLT 13

institution terminate all war research activity, they are challenging the
rights of individual faculty members to choose and carry out their own
research projects. Here they face the stone wall. Faculty members
are likely to unite against any student encroachment on their pre-
rogatives with respect to research. In a parallel situation in collective
bargaining, management flatly rejects any attempt by the union to
determine what products a company shall produce or how to produce
them.

The development of Afro-American studies is, perhaps, a special
case. Universities are quite receptive to setting up such programs.
But the attempt by some militant black groups to assert their pro-
prietorship over the selection of faculty, determination of curriculum,
and admission of students flies in the face of traditional faculty
prerogatives. Because of the strength, cohesiveness, and bargaining
power of the black student groups, major concessions are being made
in some universities. Nevertheless, the extension here of the areas of
joint determination may lead to the erosion of faculty prerogatives in
many other areas ac well.

Another controversial area is admissions policy. The black groups
quite rightly want to alter admission criteria to allow for entry of
more blacks, Puerto Ricans, and other minorities. (A similar case in
collective bargaining is hiring standards for employees.) Here the
blacks are in good position to press their bargaining advantage. Most
universities are already giving preference in admission to qualified
blacks over equally qualified whites, and a few have already gone
even further to adjust their qualification standards for non-whites.

Another example of power controversy is the area of extra-aca-
demic policies of the university, such as holdings of real estate in
university neighborhoods, personnel policy governing non-academic
employees, and university investment practices. Here students play
the role of moral crusaders rather than consumers of education. But
university administrators, although forced to listen to their demands,
may be expecated to offer stiff resistance to formal co-determination in
this area of decision-making which is so vital to the financial support
of the institution. Accommodation will be difficult to achieve.

Finally, there is the issue of disciplinary action against students
who occupy buildings or in other ways physically obstruct university
activities. No university can long survive if it conutinues to surrender
to coercion of this kind. As General Motors discovered many years
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ago, a policy of being “tough, but fair” on disciplinary matters is
essential for stable union-management relations. Universities, like-
wise, will have to take a firm stand on discipline to maintain their
integrity in the face of campus revolts, and this in the final analysis
will depend on whether the faculties will have the backbone to present
a united front.

x ok kK

I have deliberately overemphasized in this paper the similarities
between student-university and employee-management relations. In
many areas there are really no parallels between the two. The simi-
larities are mainly in power relationships—organized labor vs. the
corporation and organized student militants vs. the university estab-
lishment. I have been concerned primarily with the responses of in-
dustry and the university to union and militant student pressure. The
righteousness of student demands and the justification of the univer-
sity response lie beyond the scope of this paper, and certainly should
be evaluated in terms of moral criteria.

Yet, if this comparison of power relationships has any validity,
universities may emerge as stronger, more sensitive, more relevant,
more vital, albeit more troubled institutions in a rapidly changing
society. In America, establishments, whether they be business enter-
prises, trade unions, or governments, seem to work best under the
challenge of pressure and there is every reason to expect a construc-
tive response by university establishments to the pressures generated
by the student revolts. The relationships whether characterized by
armed truce, working harmony, or mutual cooperation, can lead to
greater consensus by students, faculty, administration, and trustees on
the legitimacy and the mission of the university in American life.
Nevertheless, it would be unrealistic to assume that universities will
emerge unscathed from past, present, and future campus crises. Some
temporary harm and even permanent damage may result. But on
balance, the benefits ought to greatly outweigh the costs.

My conclusicn is almost blindingly obvious. The perspective of
industrial relations is useful in the analysis of many broad social,
political, and economic problems. More research on student-university
relations by industrial relations specialists would be fruitful. Before
us lies a vast, exciting, and dynamic area for future inquiry.
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INTRODUCTION

GartH L. MANGUM
University of Utah

The manpower programs of the 1960’s—programs designed to
enhance the employability and earnings of various disadvantaged
groups in the society—have multiplied into an interdependent but
amorphous complex in cities throughout the land. With funds se-
verely limited relative to the serious employment handicaps, eradi-
cation of which is the objective of all the programs, evaluation is
needed to ascertain that the scarce dollars are spent as efficiently
as possible. The important question is not, “Which manpower pro-
gram has been most cost effective in achieving its objectives?” It is,
“What combination of manpower services can make the greatest
contribution, within given budgets, to alleviating the employment
problems of the disadvantaged?’ Efficient delivery of those services
then becomes the task at hand.

But manpower programs and services do more than contribute
or fail to contribute to the employment and earnings of the enrollees.
They both absorb and create experienced staff personnel with con-
sequences for other public and private efforts using similar personnel.
Participation in the programs inevitably affects the attitudes and
services of public agencies serving the poor, both existing and new.
If one is to know the real worth of the manpower programs, he
must measure the total net impact on the community.

However, communities affect programs as well as vice versa.
Each program was introduced into an existing economic, political,
and social environment which strongly influenced the nature of
the programs and in part predetermined their relative success or
failure. Problems and circumstances also differ among communities
and may require a different set of programs, services, or policies.
Given these considerations, the group of us on this program, several
of whom had participated in manpower programs at the federal
level, resolved to learn more about the total impact and interrelations
of all manpower programs at the local level. The Office of Evalua-
tion of the Manpower Administration in the U.S. Department of
Labor provided the financial support for an evaluation of all Labor
Department-funded manpower programs in three metropolitan
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INTRODUCTION 17

areas. The intent was to answer two questions: (1) “What was
the total net impact of the whole complex of programs in each com-
munity?” In other words, “In what way do these communities
differ today from what their conditio: would have been had there
never been any manpower programs?”’ (2) “In what ways have
the differing economic, political, and social environments required
differing policies or influenced the relative success or failure of the
programs?”’

In order to make the test as instructive as possible, three metro-
politan areas of widely differing characteristics were chosen. Pro-
gressing from the simple to the complex, Denver was selected as a
medium-sized city of consolidated political structure without repu-
tation for overwhelming social and economic problems. Boston was
chosen as a larger city with a long history of action on the man-
power front but with its target areas essentially within a single
political entity. The San Francisco Bay Area was selected as the
most complex situation of multiple political jurisdictions encom-
passing a number of overlapping labor markets, having experienced
“ghetto” riots, and been the site of large expenditures of manpower
funds.

This session is an interim report on that on-going project.
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MANPOWER PROGRAMS IN THE
SAN FRANCISCO-OAKLAND BAY AREA *¥

Curtis C. ALLER, Lioyp L. GALLARDO, AND MALcoLM LIGGETT
San Francisco State College

After fifteen months study of the manpower programs operating
in the urban core of the San Francisco-Oakland Standard Metro-
politan Statistical Area—the densely populated shores of the bay in
San Francisco, Alameda, and Contra Costa Counties—the authors
of this paper have come to some fairly firm conclusions about man-
power delivery systems.

Before discussing them, however, a word ought to be said about
the complexity of the geographical area studied. It embraces fifteen
cities that abut on each other, the jurisdictions in whole or in part
of five community action agencies, two skills centers, and three model
cities, concentrated employment, and work incentive programs.

Its population of ethnic minorities is equally complex. Special
studies in 1966 of San Francisco, Oakland, and Richmond estimated
the combined population of these key cities at 1,171,390 persons, of
whom 339,118 were non-white, including 238,320 Negroes and more
than 60,000 Orientals. Moreover, the white population included more
than 105,000 persons with Spanish surnames. Important communities
that were not included in the studies of 1966 were the Berkeley-
Emeryville area with an estimated population in 1967 of 130,500
persons, 26 per cent of whom would have been non-white according
to the 1960 census; Eden Township with a population in 1960 of
283,100 persons, including 27,744 with Spanish surnames, 1,699
Negroes, and 3,397 Orientals; and North Richmond, an unincor-
porated area with an estimated population in 1966 of 4,500 persons,
99 per cent of whom were black. There are in the area sizeable com-
munities of Negroes, Chinese, Japanese, Filipinos, American Indians,
Mexicans, and Central and South Americans.?

* The research from which this paper is drawn was performed under
contract with the Office of Evaluation, Manpower Administration, U.S. De-
partme(?t of Labor. That office assumes no responsibility for the conclusions
reached.

! California Manpower Coordinating Committee, The California Coopera-
gig&_ sﬁg‘;mpower Plan for Fiscal Year 1969, pp. 196-205, 244-247, 389-391, and
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MANPOWER PROGRAMS IN SAN FraNCISCO-OAKLAND ARea 19

As may be expected the ethnic minorities (non-white plus Spanish-
surnamed whites) bear more than their proportionate share of poverty
and unemployment. Firm figures later than 1960 exist only for Oak-
land. Though the ethnic minorities in 1966 constituted 45 per cent of
that city’s population, they bore 57 per cent of its unemployment
and 69 per cent of its poverty (measured by BWTP standards).2
Consequently much of the manpower effort is directed to the employ-
ment of minorities, i. e., has an FEPC as well as a War on Poverty
flavor. This fact undoubtedly has its influence on the conclusions
contained in this paper, especially that recommending pattern-centered
job development.

The study revealed that the critical function, spelling the difference
between success and failure, was job development. Of all the agencies
and organizations that attempted to perform the function, the National
Alliance of Businessmen (NAB) was the most successful, both in
terms of the number and quality. Whereas the three Concentrated
Employment Programs (CEP’s) and the three Work Incentive Pro-
grams (WIN’s) together placed less than 1,500 persons on jobs in
the private sector during fiscal 1969, NAB’s two chapters placed a
total of 7,649 persons, 4,406 of whom were still on the job as of
June 302

Michael J. Piore’s distinction between primary and secondary
labor markets is very appropriate for the Bay Area. He described
the primary market as one that offers jobs with “high wages, good
working conditions, employment stability and job security, equity
and due process in the administration of work rules, and chances
for advancement” ; and the other as the one whose jobs “involve low
wages, poor working conditions, considerable variability in employ-
ment, harsh and often arbitrary discipline, and little opportunity to
advance.” *

He further argued that one of the problems with manpower pro-
grams is their dependency upon the Employment Service for job
development. “Indeed,” he wrote, “the best operational definition

2 Ibid., pp. 196-205.

3 Unfortunately, more than five of every six pledges developed by NAB
were with non-contract employers, and hence beyond the scrutiny of the re-
searchers. This fact cast a shadow of uncertainty on the quality of NAB'’s
success.

* Michael J. Piore, The State and the Poor—DManpower Policy, October
1969. (Mimeographed) Draft of a paper prepared for the Faculty Study
group on the State and the Poor of the Kennedy Institute of Politics, Harvard

niversity.
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of a secondary job is one which the employment service has in its
files and is able to fill.”®

Piore was writing of the Employment Service in Massachusetts,
but his remarks are equally descriptive of the problem in the Bay
Area, except that during fiscal 1969 the CEP’s in Richmond and
Oakland did their own job development. They, however, did no
better, and moreover are now during fiscal 1970 dependent for that
function on the CSES. NAB, on the other hand, had access to the
primary market, and hence developed better jobs.

Yet even the number of jobs developed fell far short of the need.
None of the programs was able to accommodate even half of the
number of eligible persons who sought to enroll. Nor is the prospect
for the immediate future any better. In Oakland, for example, it is
estimated that the number of job slots needed for fiscal 1970 will
exceed by seven fold the number that NAB is targeted to develop.®

The most successful component of the NAB effort was the Lock-
heed Consortium, an amalgam of more than 40 companies led by the
Lockheed Missiles and Space Company to give counseling and pre-
O]JT training to candidates for jobs with the affiliated firms. In other
words it provides much the same kind of pre-job service as do CEP
and WIN. Yet it has less than a 10 per cent dropout rate, and its
graduates an 80 per cent retention rate on the job.

In fact combining the job preparation efforts of the consortium
with the job development activities of NAB yields a near compre-
hensive manpower delivery system that conceivably could eliminate
the need for CEP and WIN. Because, however, CEP, especially
when the sponsor is a community action or model cities agency, affords
an opportunity to the minority community to bargain over the pro-
gram with businessmen and the established agencies, it should be
retained, with the following changes: 1) That NAB become the
principal job developer for CEP; 2) That NAB expand its efforts
to include bargaining with whole industries for blocks of jobs; 3)
That more effort be devoted to upgrading; 4) That the training
techniques of the consortium be considered for general application;
and 5) That WIN integrate its training and placement functions
into CEP.

¢ Ibid., p. 38.
‘Oakland Area Manpower Coordinating Committee, The QOakland Area
Cooperative Manpower Plan, FY 1970.
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1. Regarding the first recommendation, figures from the California
State Employment Service (CSES) suggest that less than 10 per
cent of the NAB placements to the end of fiscal 1969 went to CEP
enrollees. It is true that employers under contract to the Government
are supposed to give first priority to CEP enrollees, but apparently
they often hire CEP eligibles who are not enrollees or graduates.
Anyway, they provide only one in every six job pledges.

The matter is further complicated by the fact that there is a
misunderstanding between the business community and CEP over
how well qualified a job candidate must be and the kinds of jobs
he should be expected to fill. Thus employers in the Bay Area,
especially the “freebees” (as those not under contract to the Govern-
ment are called), avoid hiring disadvantaged persons for NAB slots
through the California State Employment Service (CSES), who
performs the placement function for CEP, on grounds that the ap-
plicants referred to them are not qualified for the jobs. The job
development effort by the San Francisco Chamber of Commerce for
CEP during fiscal 1968, whereby the Chamber developed well over
1,000 openings, of which the CSES was able to fill less than 200,
ended in mutual recriminations about the suitability of candidates and
jobs.

Yet if CEP graduates are to fill jobs in the private sector, this
misunderstanding must be faced squarely and resolved. It is time
for the business firms associated with NAB to appreciate that the
disadvantaged, whose employment in the private sector they seek
to increase, is typified by the CEP enrollee. If NAB is sincere in
its objective, it should become a partner and contributor to the pro-
cess that results in the employment of the CEP graduate.

2. The current practice of NAB loared executives contacting
individual employers to develop job openings is on the face of it
inefficient and not productive of enough jobs. Consequently it is
recommended that NAB add to its current approach that of nego-
tiating with whole industries for blocks of jobs. The experiences of
organizations and agencies in the related field of equal employment
opportunity attest to the value of this “pattern-centered” approach.
It has already been used successfully in the Bay Area by the San
Francisco Human Rights Commission to open up jobs in at least
three industries; business machines, -the printing trades, and the
airlines. The Teamsters’ Union in San Francisco, acting as a con-
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sortium under an MA-4 contract, successfully negotiated a block of
jobs in the city’s hotel industry. It should also be tried by NAB.

3. Upgrading as it related to the disadvantaged worker can take
any one of three forms: a) The movement of an employee from an
entry level position to a better job with the same employer; b) The
movement of the worker from the secondary labor market to a job
in the primary market; and c) The restructuring of a secondary
labor market so that its jobs resemble more those in primary markets.

Option B in the MA-5 contracts is the current policy instrument
for upgrading of the first form in the private sector of the economy.
The second kind of upgrading has not really been, but should be
pushed; and it is NAB, not the CSES, that has access to the primary
market. An example of the third kind of upgrading is the decasualiza-
tion of employment in longshoring that resulted from the replacement
of the shape-up with the hiring hall. There has been no effort in
manpower policy, nor is there any recommendation in this paper,
directed toward this end. Yet some thought ought undoubtedly to
be given it.

4. The normal procedure in the CEP and WIN programs is to
involve the enrollee in part or all of a sequence that begins with some-
thing called orientation, then basic (remedial) education and/or
pre-vocational training, and finally skills training. At the end of
every stage in the sequence an effort is made to place a number of
enrollees on jobs.

Because, however, the enrollees while in training do not have
specific job slots reserved for them, and in fact will if they are placed
find themselves in a variety of jobs, the training must of necessity
be general. Thus for example, a course in basic education attempts
to increase the enrollees’ score on the California Achievement Test,
a standardized instrument for grading a person’s general educational
development, rather than to equip them with the specific skills in
reading, writing, and arithmetic to perform a particular job. One
result is a school-like environment that many of the enrollees have
failed to survive in the past, and still fail to survive. Another may
be that the training experience will not have eased much the problem
of adjusting to the unique peculiarities of the job on which the enrollee
may be placed.

In contrast training at the Lockheed Consortium is tailored to
the particular needs of a specific job. The materials and equipment
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used in any course of instruction are those that the trainees will be
working with when they join their employers. There is no formal
course in basic education. A trainee is taught, as an integral part of
his skills training, only those fundamentals necessary to performance
of his job. Furthermore institutional instruction is restricted to four
weeks. The remainder of the training, four to twelve weeks, is on
the job at the facility where the trainee is to be employed.

The consortium format requires that job slots be reserved for
enrollees in advance of their beginning training. Presumably if em-
ployers can do that for the consortium, they can do it also for CEP
and WIN.

5. The WIN program is distinguished from CEP in its clientele,
the terms under which people become enrolled, and the agency with
administrative responsibility. The process whereby enrollees are
brought to job readiness is much the same. What is missing from
WIN is a mechanism whereby the minority community can bargain
over the quality of training, the nature of job openings developed,
the identity of subcontractors, etc. Were the programs to be merged
into the CEP format, this omission would be corrected. What is
special in WIN in such matters as referral and compensation to the
enrollee could be retained.
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THE IMPACT OF FEDERAL MANPOWER
PROGRAMS ON THE CITY OF BOSTON

Irwin L. HErRrRNSTADT, MORRIS A. HOROWITZ,

Harop M. GoOLDSTEIN
Northeastern Unsversity

Francis M. McLAUGHLIN
Boston College

INTRODUCTION

This paper presents some of the highlights of a much larger and
continuing study of federal manpower programs in the City of
Boston.! The chief points emphasized here are the relatively slow
and inadequate response of traditional labor market and educational
institutions, and the swift and partly accidental move by Boston’s
Community Action Agency (CAA) to fill the vacuum. This response
disturbed the status quo and left a residue of antagonism and
suspicion. Attention will be given also to the Job Opportunities in
the Business Sector program of the National Alliance of Business-
men (NAB-JOBS), and to the Work Incentive Program (WIN).
Finally an attempt will be made to appraise Boston’s manpower
programs in terms of whether they reach those whom they are
supposed to reach, and whether what they do makes any difference.

THE BostoN ENVIRONMENT

Since the 1950s, the population of Boston has shrunk signifi-
cantly despite population growth in the metropolitan area as a
whole. This decline has been accompanied by an inflow of blacks
and Puerto Ricans, and an outflow of whites, leaving most of the
a1 s nonwhites in older, more dilapidated sections of the core city.
The core city also has a disproportionate share of the area’s poor
of all races and ethnic groups.

Over the same period job opportunities in Boston proper have
been concentrated increasingly in white collar occupations requiring
at least a high school diploma. In contrast, the growth of desirable
blue collar jobs has occurred largely in suburban communities not

*Being conducted for the Office of Evaluation Manpower Administration,
U.S. Department of Labor. The views expressed are those of the authors
alone and in no way represent those of the Department of Labor or any of
its components.
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easily accessible to the disadvantaged in the core city. Many of the
manufacturing plants which have remained in Boston are those
which tend to rely upon an unskilled low wage labor force.

Overview of Boston's Manpower Programs and Institutions

Two old-line institutions, the Massachusetts Division of Employ-
ment Security (MDES) and the Boston School Department (BSD),
along with a newer organization, Action for Boston Community
Development, Inc. (ABCD) are responsible for most of Boston’s
federally financed manpower programs, with the exception of NAB-
JOBS. ABCD is sponsor and administrator of Boston’s Concen-
trated Employment Program (CEP).

Recruitment, counseling, referral, and placement services for the
disadvantaged are major responsibilities of the MDES and ABCD,
with the latter also engaged in active outreach and follow-up. Skiil
training is provided by both the BSD (MDTA) and ABCD.
ABCD'’s services are provided in a network of a dozen neighborhood
employment centers (NECs), partly staffed by outstationed MDES
personnel, and in four orientation or skill centers (OCs), all
located in poverty areas. In addition, ABCD runs four work-
experience or -creation programs, namely, out-of-school Neighbor-
hood Youth Corps, New Careers, Adult Work Crew, and Foster
Grandparents. In school NYC is a responsibility of the BSD; WIN
is a joint responsibility of the MDES and the state’s Department -of
Public Welfare; the summer youth employment program has been
variously handled in combination or separately by the BSD, ABCD,
the Mayor’s office and NAB-JOBS. NAB-JOBS, the latest of the
work-creation programs, is under the jurisdiction of the Boston
NAB office, but it makes use of the services of both the MDES
and ABCD.

Sluggish Response of Traditional Agencies

Neither the MDES nor state vocational educators moved with
much haste to implement the MDTA or to serve the disadvantaged.
The MDES made no special efforts to recruit and counsel the hard-
core or develop meaningful employment opportunities for them, nor
did it open offices in poverty areas. Job seekers, regardless of their
competitive position in the labor market, had to seek out one of
the MDES’ large downtown offices. Vocational educators for their
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part did not provide easy-to-reach prevocational training that would
equip the disadvantaged with work habits and basic skills essential
to finding and keeping decent jobs.

In 1965-66 MDES opened two Youth Opportunity Centers
(YOCGs), and later introduced the Human Resources Development
program (HRD), but both endeavors were and remain marginal
contributions in terms of proximity to ghetto areas and in terms of
identifying with, or offering exceptional help to, the disadvantaged.

The new manpower programs required the MDES to shift from
a philosophy of meeting employer needs and specifications to one
of raising the employability of workers and persuading employers
to adjust their requirements to those of the unemployed. Under-
standably, there was resistance and an inability to adjust to this new
philosophy, particularly by those with memories of the loose labor
markets of the 1930s and of employer reservations about using the
Service, and awareness that rewards tended to be based on the
number, rather than the quality of placements. Low salary scales
and anachronistic civil service regulations were said to have ham-
pered the recruitment and retention of bright young college graduates.

Similarly, although the BSD’s vocational educators opened an
MDTA multi-skill center in the fall of 1964, which offered occupa-
tionally oriented basic educational and communication skills, there
were no outreach or follow-up services, nor is the skill center in the
“ghetto” or in a CEP target area. Rather, it is in a white working
class district considered inhospitable to blacks and geographically
distant from black neighborhoods. No attempt was made to consult
with local citizens about the site of the MDTA center, and certainly
not with the black community or other disadvantaged, low income
groups.

The BSD was said to be handicapped by a conservative, paro-
chial staff which opposed change and denigrated vocational educa-
tion. The BSD does not have a reputation for progressiveness or
originality, while the state vocational educators were reluctant or
unable to bypass local authorities or pressure them to act.

T'he Origin and Evolution of ABCD

ABCD was organized in the early 1960s as a semi-official body
whose purpose was to win community support for urban redevelop-
ment by solving the “human problems” of dislocation. The quest
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for dependable financing and the discomfort of being caught between
a city administration anxious for redevelopment and residents
anxious for stability soon diverted ABCD’s attentions to juvenile
delinquency when money became available from the Ford Founda-
tion and the President’s Committee on Juvenile Delinquency.

The War on Poverty drastically redirected ABCD, transforming
it into a community action agency, which it became officially in May
1965, after agreeing to add community representatives to its Board
of Directors.

The large infusion of anti-poverty funds, rapid staffing, and the
creation of neighborhood action agencies (APACs) to meet the
“maximum feasibility’” requirements of the EOA created adminis-
trative chaos and internal upheaval. The turmoil led to the resigna-
tion of ABCD’s executive director at the end of 1965, and to the
appointment the following spring of a successor with a successful
background in manpower programs. He brought along a team
of experienced administrators, including a new manpower director,
who thrust ABCD directly into an ambitious manpower effort.
ABCD promptly opened NECs in a number of slum areas, and was
preparing to open neighborhood training centers (the OCs), con-
ceived as substitutes for MDTA institutional programs, which the
ABCD staff felt neglected the special needs of the disadvantaged.

ABCD’s new manpower program was an integrated one, com-
bining outreach, preparation for employment, and placement, and
was directed toward the ghetto male. Its establishment coincided
with the introduction of the HRD program. Since the MDES had
few facilities in or near the slum areas, a working arrangement was
negotiated between ABCD and MDES in which MDES agreed to
help staff the NECs. The experience of ABCD’s new leadership,
and the prompt establishment of an integrated manpower program,
including the string of NECs in slum areas, put ABCD in a strong
bargaining position to be awarded a CEP contract in July 1967.

When the new executive director and his manpower director
left ABCD in 1968, taking with them their team of top adminis-
trators, ABCD’s structure and size had been set. The previous
administrators left a legacy of decentralization, which they had
encouraged, and which has intensified under the current adminis-
tration.

Despite its accomplishments, ABCD has administrative weak-
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28 INDUSTRIAL RELATIONS RESEARCH ASSOCIATION

nesses: high staff turnover, difficulty resisting pressures from neigh-
borhood organizations (the APACs) for more authority and money,
difficulty obtaining compliance from delegate (subcontracting) agen-
cies and at times from its own subordinate bodies and a dislike for
systematic record keeping. Decentralization, to an outsider, may
have weakened ABCD’s ability to deal with delegate bodies, to
obtain operating information from them, and to ward off grass
root pressures for preference in hiring that could be detrimental to
staff competency. However, many of these frailties emanate from
outside ABCD in whole or part.

The Latest Arrivals—NAB-JOBS and WIN

JOBS was beset by a series of difficulties from the beginning.
Its first Metro Director’s professional career prevented a full-time
commitment to the program. The volunteer job solicitors from
business differed greatly in ability, experience, status, and the amount
of time they could give. The poor image many employers had of
the MDES hampered the efforts of the outstationed MDES personnel
who were responsible for job development.

Additional problems afflicted efforts to negotiate Manpower
Administration (MA) contracts. There was pressure from Wash-
ington to show results. Contracts were written hastily. Jobs were
included without being investigated and essential supportive services
overlooked. ABCD, officially the main supplier of manpower ser-
vices in Boston’s slums, was bypassed. The appointment of a new
Metro Director in the fall of 1968 led to an emphasis on the quality
of job opportunities, even if limited in number, on the grounds that
poor jobs only discredit the program, and that large numbers of
pledges are meaningless if employers do not hire people any differ-
ent than those they ordinarily hire, or if they offer the disadvantaged
jobs they could get by themselves. The preoccupation with quality
has led to inattention to JOBS’ noncontract side.

ABCD representatives are now being introduced at early stages
of contract negotiations so that they can informally screen contracts
and explain the organization’s services to business. ABCD also
has been given recruiting responsibility to ensure referral of the
seriously disadvantaged. Finally, the new Director is shifting job
development from the MDES unit assigned to NAB-JOBS to the
business volunteers who obtain pledges.
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However, the number of firms and trainees under contract still
is small. By November 1969, there were just 28 such companies
responsible for fewer than one thousand cumulative enrollments,
of whom about three-fifths were still in training. Moreover, the
internal reorganization has not been fully consummated, nor has
ABCD been successfully integrated into the program’s screening
and referral phases.

The WIN program did not start in Boston until the winter of
1968 because of funding delays, initial confusion about eligibility
and referral priorities, and the inability of already overloaded wel-
fare workers to contact potential enrollees. By the end of Novem-
ber 1969, only about half of the over 1,800 cumulative enrollees had
been placed in training or school or dizectly on a job, and fewer than
a hundred had finished their employability plan and had been placed.

Institutional Conflict

Despite accommodating modus operandi, organizational rivalry
has become woven into the Boston manpower web. As a major
provider of manpower services, ABCD has been a disturbing institu-
tion for established agencies. Both it and the MDES are uneasy
partners in slum areas, mutually suspicious and resentful. Ill will
also exists between ABCD and the BSD, because of their competing
training systems. Both the MDES and the BSD look upon ABCD
as an unprofessional interloper, who has jumped into their respec-
tive jurisdictions. Conflict has arrayed ABCD on one side and the
MDES and BSD on the other, and has helped drive a wedge be-
tween ABCD and NAB-JOBS.

Among the causes of the conflict are the jurisdictional inroads
of ABCD, made when its NECs assumed recruiting and placement
functions belonging to the MDES, and its OC’s assumed training
functions belonging to the BSD under the MDTA. Jurisdictional
challenges are just one root of the strife; there are also differences
over which organization, given its history and the background of
its staff, can serve the disadvantaged, particularly if black or Puerto
Rican. In the background are the doubts of nonwhites about the
sincerity of white middle-class institutions.

In turn, OIC, a completely nonwhite organization which prides
itself as community based and criticizes ABCD for implementing
programs “handed down from above,” is uneasy about its financial
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dependence on ABCD, but shares its opinions of the traditional
agencies. OIC’s uneasiness seems to come from the similarity be-
tween its and ABCD’s programs, which ultimately must vie for the
same clientele and funds, as well as from its doctrine of self-reliance.

The early estrangement between NAB-JOBS and ABCD re-
flected the doubts about ABCD held by the first Metro Director
and by the supervisor of the NAB-MDES unit. The Metro Direc-
tor’s skepticism reflected the opinions of the Black United Front, a
coalition of black community organizations hastily formed after the
assassination of Dr. Martin Luther King, which contemptuously
regarded ABCD as a patronage plum for white politicians. Under
the present Metro Director, the relationship between ABCD and
NAB has improved considerably, but there has been conflict between
ABCD and MDES over their respective roles within NAB.

Have inter-agency disputes impaired programs? A4 priori, feud-
ing must have a cost, if only the energy and attention of top staff.
Serious conflicts have been transmitted to the operational level.
One was OIC’s refusal to accept MDES interviewers and counselors;
it is not obvious that OIC has suffered. Another was reluctance
of the NAB-MDES unit to cooperate with ABCD. Here conflict
seems to have been detrimental. Finally, ABCD-MDES rivalry
has contributed to a mutual boycott of their respective training pro-
grams, although the questionable location of the MDTA multi-skill
center and the BSD’s alleged indifference also are to blame. Yet
the same feud has not prevented cooperation between MDES and
ABCD personnel in ABCD’s NECs, OCs, and its downtown head-
quarters. Even without special training, MDES personnel have
performed commendably in the NECs and OCs, and despite some
initial frictions, now are accepted (although the OCs are disappointed
with the inability of MDES placement interviewers to develop jobs.)

EVALUATION OF SPECIFIC FUNCTIONS

A. Placement. The key agencies responsible for placing the hard
core are the MDES through its HRD program and its outstationed
personnel, ABCD through its NECs and OCs, and OIC.

The limited evidence available suggests that although ABCD
serves fewer people than the MDES, a higher proportion of those
ABCD reaches are disadvantaged or severely so. Moreover, on
balance, ABCD may find better jobs for this group. Regular MDES
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offices seem to serve more blacks than the NECs, despite their more
favorable location, their outreach, and their more empathetic “cul-
turally” attuned staff. However, nearly 40 percent of the MDES’
referrals are to casual domestic jobs. Still, the NECs’ efforts are
constrained by limited resources for job development and the physi-
cal inaccessibility of better jobs outside core areas.

Without elaborate outreach it is debatable whether regular
MDES offices really do reach many seriously disadvantaged non-
whites. Without elaborate follow-up services it is also doubtful
whether such offices can give them much lasting help even if they
do reach them.

The HRD approach is used at the discretion of individual place-
ment interviewers, prompted, presumably, by line supervisors. More-
over, although a nod is given to the quality of service rendered
applicants, it still has to be demonstrated that the number of trans-
actions no longer determines individual advancement, or the size
of budgets and staff. Nonetheless, the MDES is convinced that not
only do its conventional offices place more disadvantaged nonwhites
than the NECs, but that given its professional expertise, it could do
a beiter job more efficiently with the same money.

An extreme view is that MDES has neither the resources nor
the experience to help those who most need help, because of a
long tradition of “creaming” and giving priority to employer needs,
and because of an overriding concern about the numbers placed, not
the kind of placement.

However, this is too harsh an evaluation of the MDES. Not
all of the failure to open employment offices in poverty areas or to
aggressively serve the disadvantaged can be blamed on inertia or
indifference. Various external factors may have prevented the MDES
from showing its full mettle. Not the least of these were limited
federal financing of the HRD program, and the haste with which
the by then amply financed ABCD opened NECs in poverty areas.
Moreover, the MDTA originally did not include outreach nor
contemplate the training of disadvantaged ghetto residents. There
also is the performance of the outstationed ES personnel to show
that, given the chance and the conditions, they can serve the disad-
vantaged well and in poverty areas. Finally, public criticism of the
MDES comes from nonwhites; it is not known whether disad-
vantaged whites fcel the same way.
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B. Training. The chief training programs are institutional ones
given by ABCD, the BSD, and OIC. ABCD’s programs are limited
in duration to a maximum of fifteen weeks and are aimed at raising
the disadvantaged to entry level capabilities. The OCs make a spe-
cial effort to develop jobs in advance of graduation and have
developed special training programs for specific employers for this
purpose. The fact that about four-fifths of the trainees who do not
drop out of the program are placed before graduation suggests
notable success.

As a means of training and placing the disadvantaged, MDTA
institutional training has limitations. These are relatively long
courses, minimal job development and supportive services, no
direct links to slum areas, and the tarnished reputation of the BSD
and the MDES among blacks. The MDTA programs best seive
well-motivated individuals with middle class values who are under-
employed or unemployed, whose chief need is training, and not the
untrained, poorly educated person with a spotty, intermittent work
history, and no skills.

OIC'’s strength is in its philosophy of self-help, and its grassroots
ties with the black community. Its orientation courses, for example,
try to instill racial pride and self-reliance. In Boston the OIC has
a devoted staff and an aggressive, self-confident director with ad-
ministrative ability. OIC courses seem to have fewer openings and
somewhat higher retention rates than ABCD courses.

C. Job Creation and Work Experience. Out-of-school and in-school
NYC, the summer youth employment program, and Foster Grand-
parents, but not Adult Work Crew, provide little or no occupational
preparation ; several are unconcerned about the quality of their work
experiences ; and a few have been bedeviled by dropouts.

MDTA-O]JT has neither created jobs, opened many good ones,
nor employed many workers, let alone the disadvantaged. With
significant exceptions, there is little evidence of systematic training
or supportive services, and considerable uncertainty whether con-
tractors changed hiring standards and practices.

On paper, the non-contractual side of NAB-JOBS appears to
have resulted in the employment of a large number of persons, but
the Metro Director questions the reliability of the figures and the
quality of the jobs. In contrast, the contractual side of NAB-JOBS,
appears to have opened for the disadvantaged “good” jobs, formerly
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inaccessible, with prospects of advancement and effective on-the-job
training as well as supportive services, remedial education, and
work orientation vital for success.

The current Boston NAB policy of emphasizing the quality of
jobs suggests that the disadvantaged employed under MA-4 con-
tracts should have better jobs than those employed under MA-3
contracts, while those employed under MA-5 contracts now being
negotiated should fare better. Nevertheless, the number of jobs and
trainees under MA contracts is small. Concentrating on “quality”
jobs may have the long run benefits of demonstrating that worth-
while opportunities do exist for the hardcore, and of providing
standards for other employers to emulate. However this strategy
limits the numbers helped, and can discredit the program in the
eyes of employers if the definition of a “good” job becomes arbitrary.

ConNcLUDING OBSERVATIONS

Given the overall need, the number who have benefited from
federal manpower programs in Boston has been small and un-
doubtedly not all have been disadvantaged, or if disadvantaged,
seriously so. Second, despite its weaknesses, ABCD filled a critical
void at a critical time, a void left by established institutions. More-
over, ABCD’s challenge has served as a catalyst forcing other
organizations to re-examine their policies.

It is doubtful whether as many of the disadvantaged would have
been reached or helped without ABCD. As a comparatively young
organization free from civil service requirements ABCD has been
more flexible and innovative than the older agencies. At present
ABCD is the only manpower organization experienced in the opera-
tion of a variety of programs and having neighborhood connections.
ABCD opened NECs and OCs in poverty neighborhoods, and
employed community residents for outreach and follow-up.

In contrast, the MDES was distrusted by ghetto residents, had
no permanent offices in Boston’s slums and apparently no plans for
any. The BSD had an equally poor image and seemed incapable of
reaching the disadvantaged. MDTA programs apparently were de-
signed for the better educated and motivated. The MDTA skill
center, despite courses in basic education and communication skills,
was poorly located for use by disadvantaged blacks and dependent
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on the MDES for recruitment and placement. However neither the
center nor the MDES had intensive outreach or follow-up capabilities.

The importance NAB-JOBS, as well as ABCD, places on the
quality of job opportunities rather than the number poses a critical
dilemma that has not been squarely faced; namely, what is the
optimum qualitative mix of jobs and clientele? On the one hand,
refusing to refer the disadvantaged to ‘“poor” jobs protects the
reputation of community-based agencies and helps the poor escape
the trap of economic isolation. On the other hand, a preference for
quality jobs requires more intensive and expensive job development,
and may preclude helping the most disadvantaged who might be
unable to obtain even unskilled work on their own. A program that
seeks the most disadvantaged for the best jobs cannot succeed un-
less a great deal of money is provided or some extraordinary train-
ing panacea devised, or manpower agencies become much more
efficient.
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DENVER’S MANPOWER PROGRAMS *

Reep C. RicHARDSON
University of Utah

Though it has all the familiar complexities of metropolitan and
political and economic structure, Denver is the most compact and
least complicated among the major cities being studied. As such,
it provides a useful contrast to the more complex environments
and the more serious problems of Boston and the San Francisco
Bay area.

EMPLOYMENT

Wholesale and retail trade is the most important source of em-
ployment in Denver, followed respectively by government, services,
and manufacturing. Even though manufacturing, particularly of
durable goods, is the fastest growing sector of Denver’s economy,
the Denver metropolitan area has a greater proportion of its employ-
ment in white-collar and sales occupations and a much smaller
proportion in blue-collar occupations compared to the United States
as a whole.

Of special interest is the expansion of research and development
activities in the Denver area. Colorado ranked fourteenth among
the states and territories of the United States in dollar volume of
federal prime research and development contracts in fiscal 1965.

MinoriTYy Grours

Typical of western cities, the largest unassimilated minority group
in the Denver population is that classified as persons of Spanish
surname and more familiarly known as “Chicanos.” Negroes, Ameri-
can Indians, and Orientals are the other groups considered as
minorities, with the majority lumped together as “Anglos.”

In 1960 Spanish-Americans and Negroes represented 94% of
the minority population and 16% of the population of Denver City
and County.! They live in every census tract in the city and county
of Denver but with the usual concentration in a few tracts.

*The research from which this paper is drawn was performed under
contract with the Office of Evaluation, Manpower Administration, U.S. De-
partttzlent of Labor. That office assumes no responsibility for the conclusions
reached,

1 Derived from U.S. Bureau of Census data; 1960.
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While the economic conditions of Denver’s minorities compare
favorably with those of other cities, the fact remains that they are
“proportionately . . . the poorest, sickest, least educated, least
trained, least represented, and most unemployed and underemployed
and the most convicted people in the community.” 2

PowEer STRUCTURE

Denver, a city once dominated by mining interests and later
by industrial interests like Colorado Fuel and Iron, is now a city
with no identifiable power structure. The mayor’s office is the only
unifying force, and the tradition of nonpartisan elections has given
political machines a personal rather than party coloration, limiting
their survival. Although the advent of the manpower and anti-
poverty programs has provided some dollars and patronage for
which Negro and Spanish-American organizations compete, gaining
political experience in the process, the “politics of poverty” is of no
direct significance in the Denver political scene. Thus, despite its
relatively small size, diversity is the key to understanding Denver—
diversity in its economy, in its political structure, and among its
racial and ethnic groupings. This same pattern is apparent through-
out its manpower programs and agencies.

MANPOWER PROGRAMS

Beginning with MDTA in 1962, NYC in 1965, CEP, WIN,
and NAB-JOBS in 1968, the city of Denver now exhibits the usual
complement of program activities. The impact of these programs
on some parts of Denver has been substantial. The impact of Denver
and its public institutions on the programs has been questionable.
. A total of 8,700 were enrolled in Denver Manpower programs
during the fiscal years 1966 to 1968; however, 6,000 of these were
NYC enrollees who received no more than rudimentary work experi-
ence and most of whom spent only relatively short periods of time
in the program. In fact, only 2,000 persons in those three years were
enrolled in any programs which attempted to provide basic educa-
tion, skilled training, or structured work experience. Enrollments
in the older programs have been decreasing, but with the advent

* Helen L. Peterson, Director, Commission on Community Relations, The
Model Cifz Program’s Challenge to Denvey’s Human Relations, Model City
Program Application, Appendix 1, p. 2.
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of CEP and WIN, some 2,500 people during 1969 will have received
some kind of service from programs funded by DOL and HEW
under the provisions of MDTA, EOA, and Title IV of the Social
Security Act. It was accidental and hardly rational that both CEP
and WIN were added in the same three-month period during the
summer of 1968, following immediately upon the advent of NAB-
JOBS. To be asked to staff and launch simultaneously programs
of this size for overlapping target populations was a large order for
any city and was bound to generate confusion.

A key feature of Denver’s manpower programs has been the
lack of any integrated network or system of manpower services.
Rather, there is a variety of separate and largely unrelated programs
with little impact on each other. Even those run by the same
agency evidence a remarkable separatism. Neither the City of Den-
ver, which is the designated sponsor of the NYC and CEP programs,
nor the Colorado Employment Service, which is playing a key role
in all programs, nor the CEP program, which was to serve as an
umbrella organization for manpower programs, has in any real
sense served to tie the programs together or to transfer favorable
experience from one program to another.

Except for an independent and shorc-lived but noble effort prior
to NAB/JOBS and the limited success with NAB, the private
employers of Colorado and Denver have remained aloof from the
manpower programs.

Denver is also different from the other cities in .aat the
Spanish-American groups such as LARASA and SER have been
more active and more successful than blacks in establishing and
operating manpower programs. In Denver, the Urban League,
NAACP, and OIC have not played a major role in the manpower
scene.

INSTITUTIONAL IMPACT

It is difficult to describe the impact of the manpower programs
on public institutions in Colorado and Denver. The attitudes of
public institutions are less hostile than was formerly the case, but
it is doubtful that any great protest would arise from curtailment
of manpower programs. The City of Denver, through the Mayor’s
Office, embraced two major manpower programs but nurtured
neither. Like most school systems today, Denver’s places great
emphasis upon preparing its students for college without providing
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equal facilities for those who desire vocational and commercial train-
ing. The city for many years has maintained skill training facilities

outside the formal educational system, but these facilities have only

been capable of handling a fraction of the total need. Thus, the

major efforts of the public education system have been aimed at

a level of limited usefulness to the majority of the disadvantaged.

The chief executives of the State Department of Employment and

the State Employment Service consider service to employers ac

their primary obligation and are frank to say that they consider the

emphasis on the disadvantaged to be misguided. It is their convic-

tion that maximizing the employer’s satisfaction will bring in more

job orders and, in the long run, serve the disadvantaged (as well

as the advantaged) better than concentrating on applicant needs =
would do. Emphasizing the disadvantaged, they argue, will just send

the employer elsewhere for his recruiting.

Despite the top-level ambivalence within these major institu-
tions, there is a clear tendency for the operating units in direct
contact with the target population to become enthusiastic in support
of their particular programs and increasingly successful in meeting
the needs of their disadvantaged clientele. The Employment Service
provides a case illustration. Commitment toward “screening in”
rather than “screening out” the disadvantaged is gradually making
itself felt, beginning with ES personnel “outstationed” in CEP and
other antipoverty agencies, and those engaged in outreach efforts
through the Youth Opportunity Centers. This reorientation appears
to be spreading upward and is most recently reflected in the ES
role in the WIN program. Old habits cannot be eradicated over-
night, but the message is beginning to work its way up from the
front-line organizations of the ES to the higher echelons, at least
in the Denver office.

PrograM EvaLuATionN

To state that CEP need not be evaluated as an overall program
is to allege that it has not accomplished its original intent to become
a coherent manpower program. It is a collection of separate and
discrete programs whose commonality is a central funding, recruit-
ment, orientation, and referral source.

As CEP programs go, Denver’s probably can be considered as a
success. The program was initiated without delays, the staff is
competent and dedicated, the facilities are adequate, and no difficulty
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has been encountered in recruiting enrollees. As a response to the
lack of advance consultation, the program has not enjoyed strong
support from other indigenous organizations among the black and
Chicano communities. However, this lack of support has not proven
a serious handicap. The biggest shortcomings of the CEP program
is the lack of emphasis upon basic education and vocational training
for the enrollees. Almost of equal importance is the lack of private
job placement for the enrollees.

The CEP-Mainstream program in Denver has been both success-
ful and innovative, given limited objectives. Drug addicts, alcoholics,
and others with the most difficult employment handicaps were placed
into work experience slots. This program provides strong support
for the conclusion that there are very few unemployables among the
hardest of the hard-core, given proper assistance.

The CEP-Work Training and Experience prograin has operated
essentially as an NYC without age restrictions. It has been pri-
marily a holding operation until a better disposition could be found
for most enrollees. Without this component, the CEP would have
been in trouble because over 600 of the nearly 1,100 persons who
entered orientation have spent some time in a WTE slot.

The Latin American Research and Service Agency (LARASA)
has been an important part of the manpower scene in Denver. It
has been an important training ground where Mexican-Americans
have gained experience and expertise in the manpower field before
moving on to employment in other agencies. LARASA has been
the largest and most successful sponsor of on-the-job training in
Denver, managing to fill and refill its 400 OJT slots through con-
tracts with over 100 companies. However, most of the slots have
been for low-level jobs characterized by high turnover, which might
well have employed similar employees without reimbursement. With
the advent of the JOBS program and its higher allowances,
ILARASA has found increasing difficulty in negotiating conven-
tional OJT contracts.

Of all the programs attempted in Denver, CEP-New Careers
probably experienced the least success. Slots were difficult to
develop except in the welfare department; the preliminary training
provided was probably counter-productive; career ladders were
not developed; turnover among the enrollees was high; and there
was almost no indication of movement into permanent jobs. CEP
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has decided to drop the New Careers programs, as well as OJT, as
a result of these experiences.

The in-school NYC program has undoubtedly assisted some
youngsters to stay in school, and the out-of-school program has
provided limited work experience and income to the enrollees. A
review of the experience shows high turnover in the out-of-school
program and work stations which had limited meaning as a source
of work experience. However, the exposure of the disadvantaged
youngsters to the public and nonprofit institutions and exposure of
the people in the agencies to the youngsters enrolled in NYC was
no doubt beneficial in bridging the gap between the Anglo-dominated
institutions and the minorities.

The Denver WIN program, which shifted responsibility for
employability programs for welfare recipients from Welfare to the
Employment Service and replaced the old Title V program, got off
the ground fast; and from an administrative point of view is prob-
ably one of the best WIN programs in the country. Operating at a
scale of 800 slots with a total budget of over $1,000,000 during its
first year, the program represents a sizeable increase in the total
activity in Denver.

Problems were encountered—there was confusion in following
federal guidelines; enrollees did not receive physical examinations
on schedule; a serious lack of day-care facilities for children soon
developed; and enrollees were reluctant at first to work with an
agency other than the Welfare Department. Yet all these and other
problems encountered seem minor, viewed in contrast with Boston
and the Bay Area experience.

The WIN program operates like most other programs in that
there is little real relationship between it and other manpower pro-
grams. Initial job placements were high, with over 200 people
placed. However, all had prior work experience, and most would
probably have gotten jobs on their own, sooner or later. Hence,
it is still too early to determine whether or not the program is up-
grading the skills and income of the enrollees. However, the dedica-
tion of the staff is evident, and staff members have made use of all
its considerable flexibility available to them to adapt services to
enrollee needs.

Institutional training under MDTA, begun in December 1962,
enrolling over 2,260 individuals through fiscal 1968, has provided
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good quality training. The placement average for those graduates
who could be located was 78% for Denver, compared to 77% for
the state of Colorado and 75% for the nation. The programs, funds,
and enrollments have supported both public and private training
institutions in occupational courses which prepared enrollees for the
most part for jobs in the Denver labor market. Such data as are
available on MDTA for recent years indicate that approximately
39% of the enrollees in the Denver MDTA program were from
the disadvantaged minorities—15% black, 19% Chicanos, with the
remainder drawn from American Indians and Orientals—suggesting
but not proving underenrollment, particularly among the Spanish
speaking.

Denver launched the equivalent of the NAB-JOBS program
before the national program began but has never related well to
the national organization. The original action committee composed
of the city’s top businessmen was initially highly motivated but
changed drastically over a short span to become an uninvolved,
critical, generally uncooperative group. Further, the relationship
of NAB-JOBS with the public manpower agencies has not been
strongly cooperative.

SUMMARY

In an overall evaluation of Denver’s Manpower Programs, one
conclusion seems paramount:

There is no cohesiveness, no central direction to Denver’s man-
power efforts. Each general program, and even units within the same
general program, such as CEP, operate for the most part indepen-
dent of other programs. To date, cormmunication, cross referral, and
usage of one agency of another agency’s services have been minimal,
preventing the development of a common front among the various
groups in meeting the problems of the disadvantaged. Neither the
City of Denver nor the State of Colorado have to this point shown
an interest in or a capability to provide central direction. Despite
its role as NYC and CEP sponsor, the City of Denver has left both
programs operating autonomousiy with no one to report to in city
government. Presumably, the mayor’s office might reach the point
that it could handle the assignment if the present low salary schedule
of the city government could be waived to enable the hiring of 2
competent manpower planning staff. Since the state capital is also
located in Denver, as well as the regional office of the Department

T e e

i



42 INDUSTRIAL RELATIONS RESEARCH ASSOCIATION

of Labor, and since the metropolitan area has over half the state’s
population, a manpower planning and coordinating unit established
at the state level could serve Denver’s needs as well. At present,
it would not appear wise to give prime responsibility in a planning
and coordinating effort and supremacy over other agencies and
institutions to the Colorado Employment Service or any other pres-
ently operating agency. Such central direction would be acceptable
by all only if it in some way emanated from the office of governor
or mayor. To do the job effectively would require a major change
in these political institutions, but the alternative is the present
separation.



MANPOWER PROGRAMS IN FOUR CITIES:
SOME CROSS-CITY COMPARISONS *

R. TEAYNE RoBsoN
University of Utah

INTRODUCTION

The task of this paper is to briefly set forth general conclusions
and intercity comparisons emerging from an analysis of manpower
programs operating in Boston, Denver, Oakland, and San Francisco.
It is intended to follow separate papers that describe and review
programs within each city.

This attempt at total city review requires heavy reliance upon
judgemental analysis; criteria and tools for assessing program or
institutional effectiveness and community impact are still lacking;
data problems are considerable, and experience has been brief—
confined mostly to the last four or five years. Those who try to assess
the effectiveness of present manpower programs in one or more
cities must readily acknowledge the complexity of the problems,
institutions and services they seek to evaluate and the uncertainty of
the environment surrounding manpower programs.

Each city reviewed here is both very different from all others
in some respects and very much the same in others. Each city has
a sizable reservoir of people needing manpower services although
the size of the pool is not known. In the absence of adequate data,
but after reviewing available data we are inclined to conclude that
the seriousness of the unmet needs correlates with city size. Each
city has a full complement of programs and institutions. The institu-
tions vary greatly in their respective roles, commitments, and tech-
niques in administering the same program. The program mix while
very different from city to city in earlier years is more nearly the
same in the last two years with the advent of JOBS-WIN—and to
a lesser degree CEP. For example, NYC has been one of Denver’s
largest and by some standards more successful programs while NYC
has been a much smaller and less successful program in Boston.
California cities have made relatively greater use of MDTA institu-
tional training, etc.

While it is exceedingly difficult to place in proper balance the

* This study was financed under a contract with the U. S. Department of
Labor, Manpower Administratiog, Office of Evaluation. That office assumes
no responsibility for the conclusions reached.
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similarities and differences in the programs and institutions among
the cities, comparisons can be made for institutions, programs, and
functional services.

A. Institutions. The major institutions involved in administering
manpower programs at the city level are: (1) public employment
service, (2) scheols, public and private, (3) community action agen-
cies, (4) community organizations such as OIC, Urban League,
SER, (5) private and public employers.

Our study of the Public Employment Service indicates that there
are vast differences in philosophy and commitment in the three
states, but all demonstrate to some degree both the difficulty of
reorienting old line institutions to accomplish new objectives and
the success that can emerge. Progress in Massachusetts has been
limited, but the lack of progress provided an opportunity for the
community action agency. The Colorado Employment Service, while
lacking commitment to serving the disadvantaged has actually moved
a considerable distance to serve the needs of disadvantaged people
in spite of doubts about programs and policies.

The California State Employment Service in the San Francisco-
Oakland Bay Area moved to serve the disadvantaged before the new
programs came into being and seems to have become the mainstay
of most manpower programs in that area. In summary the Employ-
ment Service in the Bay Area has changed greatly, that in Denver
moderately, and Boston very little. There are, however, front line
examples of excellent service by Employment Service personnel in
all cities.

Our examination of school sysems is limited to manpower pro-
gram activity. Like the Employment Service, public schools have
accepted nearly every available program opportunity and have made
significant progress in providing specific programs in basic educa-
tion, language and skill training. Here again the changes must be
considered as limited, with very little progress in Boston, but with
somewhat greater achievements in Denver and the San Francisco-
Oakland Bay Area. In no case can it be said that the programs have
had any appreciable impact on the total school system other than
to reinforce current needs for more vocational and technical education.
Manpower funds have not given rise to a great expansion in private
schools. Such schools, especially in Denver and the San Francisco-
Oakland Bay Area, are participating in manpower training.
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Probably the most interesting agency contrasts are provided by
the community action agencies. These differences are largely covered
in prior papers. The CAA is almost indispensable to successful pro-
grams in Boston, an important innovator in San Francisco, a
questionable asset in Oakland, and of no significance in Denver.
These striking differences are best explained by leadership, counter-
vailing responses, and philosophy of the CAA in pursuing the con-
flicting objectives of organizing the poor, providing services, or
bringing pressure to bear on existing agencies. From the vantage
point of manpower programs, the major contribution, where it can
be identified as in Boston, is in providing needed services.

Community organizations play an important but unclear role
in all four cities. The OIC’s are important in Boston and Oakland,
but not in Denver or San Francisco. Spanish speaking organizations
are very important in Denver, Oakland and San Francisco, but not
among the Puerto Ricans in Boston. Denver has no significant
program run by a black organization even though there is a fledgling
OIC and an Urban League. These vast differences from city to city
are largely determined by the leadership in the minority groups, and
the response or nonresponse of public agencies to pleas for minority
run programs. The primary characteristics of these programs are
the segregation of enrollment along racial lines, and the instability
of leadership patterns reflected in high turnover in staff.

The lack of strong involvement by public or private employers is
one of the characteristics which all cities share in common except
for the isolated cases mentioned in the discussion of the NAB-JOBS
program. Employers have not been a major force in demanding that
public or private institutions serve the disadvantaged with manpower
services. On balance, private employers rate more favorable marks
than do units of government as employers in demanding services for
and in offering jobs to the disadvantaged.

B. Programs. Comparisons of individual programs with sum-
mary conclusions are complicated at best and of limited value unless
all appropriate qualifications can be noted. Lacking space for a full
discussion, a few conclusions are nevertheless presented here to give
overall impressions on the major programs operating in the four
cities.

The examination of training under the Manpower Development
and training Act (MDTA) shows high placement rates for enrollees
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completing training, high dropout rates during training, and the
review of enrollee characteristics indicates that the program serves
primarily non-disadvantaged due mainly to the “built-in creaming”
tendencies of both Employment Service and school personnel. There
are increasing tendencies to serve the disadvantaged as more referrals
are made from CEP and WIN enrollees.

The Work Incentive Program (WIN) is difficult to evaluate
because in no case has there been more than one year’s experience.
Placements thus far have been few and largely confined to people who
could get jobs anyway. Too many enrollees are receiving little
more than counseling. Attendance in training programs for WIN
enrollees is poor, and the referral and enrollment process is slow.
Denver’s WIN program appears to be the most successful. Boston’s
is moving slowly. The program in the San Francisco-Oakland Bay
Area has been plagued by interagency conflict. The major lack
appears to be success in providing meaningful training and services
for male heads of households.

This analysis of programs must conclude that the work experience
programs have contributed very little to improving employability in
any city. The most successful NYC program in Denver cannot claim
to have given other than income to enrollees. There is considerable
evidence to show that the Work Experience and Training Program
(Title V) accomplished little anywhere. For the conceptually
appealing New Careers program, there are few success stories in
any of the four cities. The most successful work experience program
has been Mainstream whereas in Denver and Boston the program
has been used to rehabilitate drug addicts and alcoholics.

A review of NAB-JOBS shows the limited nature of employer
commitments and the narrow base of support within the private
sector. Less than one to two percent of the employers in any city
are involved in the program. There are a few firms who are doing
new and promising things to successfully hire, train, and retrain the
hard core unemployed. These successful efforts, however, depend on
a continuation of tight labor markets. In no city have all the available
JOBS monies been committed to contracts with private employers.
Boston has the best NAB-JOBS program while the programs in the
other three cities appear to be faltering. The relative success of the
San Francisco program is due to the activities of one firm.

The Concentrated Employment Programs (CEP) share little
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that is common from city to city except the program name. Each
CEP is a collection of disparate and largely autonomous programs.
The programs have experienced high turnover in staff and in some
cases a degree of political turmoil that is too disruptive to permit
an effective delivery of services. The Boston CEP, run by ABCD is
the best because it concentrates funds on fewer components and on
more meaningful training services. The Denver and San Francisco
programs have been innovative and can claim positive results even
though too much money is spent on services of limited value. The
Oakland CEP subcontracts almost all of its service functions and
can hardly be said to exist as an entity.

C. Functional Services. This study of manpower programs in
four cities leads to the conclusion that the list of possible manpower
services can be grouped into those of primary and secondary impor-
tance. The essential and primary services are: (1) basic education,
including language training for those whose native language is not
English, (2) skill training in a marketable occupation, and (3) job
development to assure jobs and placements at the end of the program.
All other services are of secondary importance, and some services
such as outreach, counseling, testing, and orientation appear to be
far less valuable than the emphasis now given them. Furthermore,
we are inclined to suggest that work experience programs are cleatly
least productive and most expendable.

CoNCLUSIONS AND RECOMMENDATIONS

It is difficult to find measurable positive results and trouble-free
administration when examining manpower programs in these four
cities. The studies reported here concentrate on problems. It is
well to remember that we are studying from one to six years of
experience in a new field trying to solve the labor market problems
of long neglected populations. Creating new institutions and reorient-
ing old institutions has proved to be as difficult as the textbooks would
suggest.

The best evidence for the worth of manpower programs is seen
in the fact that the numbers seeking to enroll exceed the resources,
The enrollees are probably the best judges of the worth of the
programs.

A period of trial and experimentation was necessary, but at
present, there are clearly too many different programs and some
should be eliminated. These studies confirm the advisability of re-
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placing many individual programs with a system for flexibility adapt-
ing functions and services to individual and community needs. All
efforts to link services through such devices as CEP, or a broader
employment service role have not overcome the development of sepa-
rate, isolated and autonomous programs. The focus is the program
and not the enrollee. The WIN program shows some promise in
overcoming this problem.

Present annual contracting and funding procedures inflict such
uncertainty that program enrollments fluctuate wildly, overtaxing
capacity in some periods and leaving facilities idle and instructors
without jobs while eligible and needy people await service. Much
greater attention and effort is required to train and employ compe-
tent staff for administering programs in the years ahead. The impact
of maupowr.r programs on labor market and community institutions
has been larger than the impact on the labor market itself, suggesting
that even with greaterjefficiency the level of program activity must
be greatly increased. Manpower program budgets for each of these
cities are only a small fraction of the budgets for higher education
to cite an irrelevant comparison.

In no state or city has there yet been coherent manpower plan-
ning—defined to include: (1) an identification of need, (2) a mar-
shalling of adequate resources, (3) a setting of priorities, (4) a
consideration of alternatives, (5) a determination of which tools
best serve which need, (6) a careful monitoring of activities, (7) an
evaluation of results, (8) a feedback of information and a redirection
of efforts.

The program mix, and consequently the services they provide,
varies considerably from area to area. There appears to be no one
institution or level of authority in the four cities which would
uniformly be the ideal recipient of centralized planning and adminis-
trative authority.

While our analysis of individual programs leads us to conclude
that some programs and services are more helpful than others, we
are not able to distinguish clearly between cities in the total impact
of the programs traceable to differences in the relative mix of pro-
grams and services. This is not surprising because in each city
the programs have not greatly altered the decisions on who gets
hired for the emerging job opportunities. This is probably due to
the limited size of programs and resources.
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In summarizing the overall city-wide impact of the manpower
programs, they show some impressive results. The programs have
made what must be considered an important contribution by providing
avenues of upward occupational mobility for minority staff members
who have found in the programs an opportunity to utilize and develop
executive and professional talents. While in no sense can it be
claimed that the process of reorienting the old line agencies has been
completed, yet the progress has been considerable. Manpower pro-
grams have had a great impact on community attitudes; training
and jobs for the disadvantaged is now the accepted goal for every
segment of the community. Employer practices and attitudes have
been altered to a great degree, and more importantly, the ground
work has been laid for continuing progress. There is today a
much better understanding of the universe of need for manpower
services and jobs, thereby hastening the time when meaningful guar-
antees of training and jobs can become a reality for the disadvantaged.

The total impact of manpower programs on the city has been
minimal, but the impact on target areas significant. The most impor-
tant impacts have probably been political rather than economic, but
the economic impact is largely unknown because of the paucity of
follow-up data showing what happened to enrollees after completing
a program. Our own studies will attempt to obtain reliable follow-up
data in these cities during the next 18 months. Any real evaluation
of programs must have knowledge about movements of people and
the differences which program participation makes in the lives 'of
enrollees.

In spite of the lack of reliable data on expenditures, services
delivered, and post-enrollment employment and earnings of enrollees,
we are encouraged by the apparent contributions of the programs and
feel comfortable in recommending a considerable expansion in pro-
gram levels to more nearly meet the universe of need. The critical
bottleneck in all programs in all cities is the lack of jobs to refer
people to at the completion of manpower programs. This problem
will only be solved in the context of tight labor markets and expanded
program activities. In general, the manpower expenditures have
been a good investment. Some programs should be expanded and
some cut back, but the greatest needs are: (1) a shift from a program
to a functional orientation and (2) an effective system for local level
planning and integration of programs and agencies.
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DISCUSSION

ErRNEST G. GREEN

Joint Apprenticeship Program of the Workers Defense League/
A. Philip Randolph Educational Fund

I am happy to be able to substitute for Mr. Harris on such a
short notice. I have not had time to read the papers just presented;
therefore, my presentation will be primarily limited to manpower
training in the construction area. One thing I would note, the panel
should have included someone presently operating a manpower pro-
gram from one of the cities discussed.

The Joint Apprenticeship Program of the Workers Defense
League/A. Philip Randolph Educational Fund is currently oper-
ating programs in 15 cities: New York City, Brooklyn, Mt. Vernon,
Buffalo, Rochester, Hempstead, Long Island, Wyandanch, Long
Island, New York; Cleveland, Ohio; Newark, Jersey City, New
Brunswick, Camden, New Jersey; Boston, Massachusetts ; Nashville,
Tennessee and Lexington, Kentucky. Each of these centers operates
with a smal} staff that recruits, tutors and gives supportive services
to young Black and Puerto Rican and other non-white applicants
who are interested in the building and construction trades programs.

We have, in the last two years, placed 1700 young men with
over 800 of them being in the New York City area. Overall we have
had less than an 18% drop-out rate. Apprenticeship rates have been
much higher nationally, in some cases as high as 35 or 40%.

Our staff is made up of young, primarily Black, males and
females. We feel that a manpower program should be innovative.
We have hired tutors, not from public schools, but in some cases
young men who ran tutoring in prison, as prisoners, and find them

. exceptional.

I feel, a secondary goal of the manpower programs should be to
provide various communities with leadership, and this situation allows
many Blacks and other non-whites an opportunity to develop this
talent.

We have been able to help our applicants do extremely well on
competitive exams through our tutoring process. The main factor
that seems to be accomplished in tutoring is it changes one’s percep-
tion about one’s self and allows applicants to feel that they can
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succeed. We find that most of the applicants that drop out, invariably
drop up, they go to college, or get other jobs that are as good or
better than their apprenticeship jobs.

We had a case with a sheetmetal local that indicates this. We
tutored 30 applicants for 65 job openings in which 175 people com-
peted for them. When the final results were in, we had the first 12
positions and 12 more applicants spread throughout the next 30
openings. At this point the results were challenged by both the
testing service and the craft union. The results were upheld, and the
young men were put to work. But for many people it seemed im-
possible that Black and Puerto Rican young men could do that well
in a competitive situation; our position has always been that they
could if simply shown how to prepare for a paper and pencil exam,
a simple act that most of their high schools did not prepare them for.
We expect that many of these apprentices will go on to middle-level
management jobs in construction, foremen, etc., as has been done
historically.

It is now widely recognized that apprenticeship is not the only
route for entry into the building trades and has not supplied the
largest number. But as was stated earlier, apprentices do usually
move up the ladder of the construction industry. We have two
former iron worker apprentices who became journeymen and now
have become contractors. These young men now employ Black
apprentices from the union.

We are presently involved in two journeyman training programs
of limited scope. The programs are centered around the model
cities and urban renewal construction in Boston and Central Brooklyn
Model Cities areas. The idea is to utilize Black and Puerto Rican
residents from the areas in construction; allowing them to gain
skills both on job as well as additional related training off the job.
These particulat men are scaled in pay according to their experience
and skill, and in line with the particular craft apprenticeship rate.
If, for example, a man has experience as a carpenter but doesn’t
read blueprints, he would be considered a third year apprentice, and
paid accordingly. He could then complete the necessary requirements
he is missing to become a fully qualified journeyman in less than
the regular apprenticeship period, certainly not longer. Also, qualifi-
cations are determined by a tripartite commission; consisting of
contractor, union and community groups. It is this expanded con-
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cept of training that the Joint Apprenticeship Program is becoming
involved in.

With government pressure as in the ‘“Philadelphia Plan” and
other affirmative action programs, the crafts must have a way of
supplying qualified Black and Puerto Rican craftsmen in many of
these areas. Even though there has been, in the past, resistance on
the part of many of the building trades to expansion of membership
and particularly Black and Puerto Rican or other non-white minori-
ties; now there is some effort by national leadership as well as local
leadership to work towards a solution of this question.

This particular program has been successful because it has had
a single thrust and attempted to work towards a solution. It is my
feeling that some industries and their manpower problems are of
such a nature that a scattered approach will not succeed. Entry level
skilled jobs, that are of a competitive nature, must have a singular
approach, as has been demonstrated by this project.

A well-conceived and functioning manpower program will have
both short and long-term achievements; our short-term achievements
should be obvious. We have supplied non-white workers to an
industry where few, if any, existed. Our long-term goals are an
institutional change in the way new workers enter the construction
industry and recognition by both labor and management of the need
for such changes.

In closing, the industry is finding that non-white workers do not
destroy the conditions and benefits they have won and fought for,
but are recognizing them as a valuable asset.
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PRIVATE INITIATIVE IN THE
TRAINING AND DEVELOPMENT
OF THE HARD CORE®

Peter B. Doeringer, Chairman

* The discussion by Malcolm Lovell, U.S. Department of Labor, presented

in this session, is not included in the published Proceedings.



INTRODUCTION

PeTER B. DOERINGER
Harvard University

The last meetings of the Industrial Relations Research Associa-
tion in the 1960’s are an appropriate place for assessing various
aspects of our emerging national manpower policy. One of the
lessons we have learned from the experience of the past decade is
that training programs for the disadvantaged that are tied to particu-
lar enterprises, or to other types of work situations, are more likely
to be successful than short-term classroom programs directed towards
the labor market in general. The advantage of the former programs
lies in their ability to provide instruction methods, training curricula,
equipment and so forth that are closely related to job requirements
and to work actually performed. Moreover, the exposure to mana-
gerial procedures, and other types of on-the-job experience in such
programs, can provide types of training and motivation which cannot
readily be made available in “institutional” programs.

As the government seeks to involve the considerable training
resources of enterprises and unions to assist in the employment and
upgrading of the disadvantaged, we are also learning that changes
will have to be made in traditional methods of recruiting, hiring,
and training the work force. Similarly, changes may also be required
in industrial arrangements and in techniques of work force manage-
ment where the disadvantaged are employed.

In my view, if we are to move from the isolated experiments of
the present to larger scale programs in the private sector, much
more needs to be known about the techniques that succeed and those
that fail. The current experiments can provide a great deal of this
information and, more important, a greater general understanding
of industrial relations and of the process of labor force development.

The papers for this session report on the recent experience with
preparing the disadvantaged for two very different work environ-
ments—employment within the enterprise and employment in the
building trades.

In the enterprise, where the work relationship is potentially one
of continuity, management has the major responsibility for recruit-
ing and developing the work force. While economic factors such
as entry wage rates and the availability of alternative employment
opportunities, influence the success of enterprise programs for
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employing the disadvantaged, personnel management practices also
appear to be important. Personnel practices which are effective
for the advantaged work force, however, may well need to be
reappraised when applied to the disadvantaged.

Unions too can play a significant role in the enterprise by
helping to build a commitment within the incumbent work force to
assist in the training and retention of the disadvantaged. Unions may
also have much to learn about the types of probationary arrange-
ments, grievance procedures, and internal political machinery which
must be developed to ensure the continued employment and equitable
treatment of the disadvantaged, especially for those who are black.

In the building trades, particularly in the mechanical crafts and in
heavy construction where skill and educational requirements are
highest and where union responsibilities for training and employ-
ment are substantial, union initiative in training programs for the
disadvantaged is essential. Apprrenticeship “outreach” programs
and pre-apprenticeship training will continue to be major elements
in programs for bringing minority groups into the building trades.
However, other training approaches with less stringent entry require-
ments and more ambitious arrangements for remedial education are
likely to be important supplements to traditional means of develop-
ing a skilled work force in some crafts.

The papers, the comments by the discussants, and questions from
the floor suggest that considerable research and program innova-
tion will be required during the 1970’s if managements and unions are
to expand their activities in aid of the disadvantaged. For example,
too little is known about policies for improving work satisfaction in
entry level jobs. In particular, what are the trade-offs between
economic incentives and social processes at the work place as they
affect the motivation and attitudes of the disadvantaged? What
can be done to improve opportunities for upgrading? How will
restrictive fiscal and monetary policies affect private sector programs?
In what new ways can formal and informal training be combined
in the building trades situation and within enterprises? What is
the relationship between training programs in the private sector
and pressure for greater minority group employment? What mecha-
nisms are necessary for assuring the full participation of minority
groups in the political affairs of unions? And finally, what kinds
of solutions are available to the problem of racial antagonism at
the work place?
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EFFECTIVE PREPARATION FOR
APPRENTICESHIP

REESE HAMMOND

When an owner decides to build, he contracts with an architect.
When the architect has completed his drawings and specifications,
general contractors submit bids for construction to the owner. Sub-
contractors in the mechanical trades submit bids to the general con-
tractor for the work in their specialty. The bid is awarded to a
general contractor who then engages subcontractors and the work
commences. Excavation and foundations, steel erection, concrete
work, electrical work, plumbing, heating and air conditioning, paint-
ing, and perhaps four or five other subcontracts will be let. Each
subcontractor will bring his equipment and men to the job site—
in the case of the foundation contractor, a work force composed of
operating engineers, laborers, carpenters, teamsters and cement
finishers, with piledrivers and iron workers included on some jobs.
The heating and air conditioning contractor may bring in boiler-
makers, steamfitters, sheet metal workers and asbestos workers, and
so on with other subcontractors. Each trade will have at least a
foreman on any good sized job, and many will have general foremen.
Working under the direction of a superintendent, who in turn prob-
ably reports to a general superintendent, the various tasks get done
and, as each phase of the building operation is completed, the
workers involved are dismissed.

Where do these workers come from and where do they go after
their work is completed? They come from a local pool of construc-
tion workers whose livelihood depends upon the availability of work
in their trades and their ability to perform that work skillfully. When
their work is completed, they rejoin the local labor pool and wait
until the next project comes along. In order to work when jobs
are available, they must be master of all the skills encompassed in
their trade. The shortest and surest way to learn these skills is
through apprenticeship. Detractors aside, the three to five years spent
in apprenticeship is the ticket to craftsmanship, and craftsmen are
the elite of construction industry.

What is the best way—the most effective way—to prepare a
young man for apprenticeship and admission to this elite corps?
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For more than 100 years, the concept of free public education for
all of our youth has been a plank in the program of America’s
unions. Around the turn of the century, the concept was accepted
and the framework for a basic education for all of our youth was
established. Unfortunately, six decades later, with few exceptions,
vocationally oriented students don’t get an effective preparation for
apprenticeship. Despite the expenditure of some $50 billion per
year for education, less than one billion dollars is spent for voca-
tional education,® and most of that doesn’t prepare youngsters for
work. Despite the fact that only 40 out of every 100 students entering
the ninth grade go on to enter college, and only 20 of every 100
finsh college, we spend less than 2 percent of our education budget
on the 80 percent of our students who will not join the intellectually
elite.

The first step towards effective preparation for entry into a
skilled trade is an honest analysis of the requirements of the trade.
The second step is a realistic program to communicate these require-
ments to potential candidates at appropriate levels of understanding
throughout their youth. The third step is w teach the youngster
what will best prepare him for his future vocation.

The first step—an honest analysis of the requirements of the
trade-—is subject to more rhetoric from more self-proclaimed experts
than any other subject short of Vietnam. Any professor who assem-
bles a “do it yourself” bookcase becomes an expert on the carpen-
ter’s apprenticeship program; any member of the Ladies’ Guild who
has refinished an antique commode can explain the intricacies of
industrial painting to a community action group; and any sidewalk
superintendent who has ever watched a power shovel or a bulldozer
will assure you that running equipment can’t be much more difficult
than driving the family station wagon.

I want to use this platform to appeal to the “spray can painters,”
“faucet fixers,” and the “extension cord wirers” to relate to the
painters, plumbers and electricians in the same fashion that they
relate the “guardhouse lawyer,” the “parlor psychologist” and the
“bathroom baritone” to law, medicine and music. A little knowledge
is dangerous.

Those qualified to analyze a craft include the master craftsman

2 Garth L. Mangum, “Vocational Training: New Practices Needed?”, Vital
Issues, Vol. XIX, No. 4, p. 1.
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who works at his trade, who supervises his trade, or who has become
a teacher. The record is in on the craftsman who has remained in
the industry. That record is written in thousands of apprenticeship
standards administered jointly by labor and management across the
nation. The pedagogues are quick to dismiss these skilled analyses
as the narrow, selfserving shield of tradition robed protectionists.
Unfortunately, the record seems to be in on the vocational teachers
too. With a handful of welcome exceptions, this country has no
vocational education system. I am less inclined to blame the teachers
than I am the elected school boards that either dilute meaningful skill
training with courses in cultural enrichment, or use the vocational
school as a dumping ground for the slow, the incorrigible or the
youngsters putting in their time until they drop out. Mangum cites: 2
“That there is a vocational education system is largely mythical.”
He acknowledges Federal vocational education acts, the existence
of an American Vocational Association and numbers of state boards
of vocational education, and he concludes: 3 . . . any relationship to
a system ends before it reaches the schools and the students.”

I am sure there are others professionally qualified to analyze
the skill requirements of a craft, but they seldom do. The Purdue
study * on apprenticeship will be extremely interesting when it is
formally released.

The sewing courses, the breadboard classes and an occasional
bus ride to a local plant are not effective ways to prepare for appren-
ticeship. There is, however, help on the horizon. Ohio State Uni-
versity and the University of Illinois, working under a $1.3 million
Office of Education grant, are just completing a 180-day Industrial
Arts Curriculum Program ® which deals with the world of construc-
tion, from the owner’s decision to buy, right through the owncr’s
acceptance of his product. The package is designed for Junior High
School students and comes complete with laboratory assignments,
such as building a simple wood form, mixing concrete, pouring it
in the form and screeding it off. Other assignments include design
sessions, role playing between contractors, architects and owners,

2Ibid., p. 2.

3Ibid,, p. 2.

¢ Alfred Drew, et al, “Educational and Training Adjustments in Selected
Apprenticeable Trades,” (Purdue University, 1969).

®*Edward R. Towers, et al.,, “The World of Construction,” Second Edition
(Ohio State University Research Foundation, 1968).
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moving pictures of various trades at work and discussions on bond
issues and financing construction. Hopefully, this kind of curricu-
lum will cut across all levels of interest in any given class and will
permit each student to relate in his own way to that portion of the
course which interests him. There will be no segregation for the
youngster who prefers to pound nails rather than design buildings
or discuss financing. All of the components of construction, including
the craftsmen, are treated with equal dignity and importance. This
will be effective preparation for apprenticeship. But we have to
reach youngsters in a meaningiful way, earlier than Junior High
School.

The Connecticut State Building and Construction Trades Council
is well on its way toward developing a cooperative work study pro-
gram with the Commission on Higher Education of that State, which
will enable some 60 male elementary school teachers to work annu-
ally for 8 to 10 weeks in the summer as construction workers at the
same time they are attending a graduate level seminar for credit
in the “World of Construction.” For five days a week, the teacher
will work under union conditions as a carpenter’s helper, plumber’s
helper or heavy equipment oiler. On the sixth day, he will attend a
3- to 4-hour seminar on employment conditions peculiar to the
construction industry. Hiring halls, apprentice programs, health,
welfare and pension programs, and the history of construction unions
are proposed topics for discussion and related reading assignments.
Hopefully, there will be ssme 60 additional teachers each fall who
will be able to portray an accurate picture of the construction industry
and its labor force to hundreds of young, inquisitive minds. This
program will contribute to effective preparation for apprenticeship.

At a more general level, the Vocational Education Acts of 1963
and 1968 provide blueprints for improved preparation for apprentice-
ship. Unfortunately, legislative authorizations are not legislative
appropriations. And history clearly demonstrates that money alone
is no guarantee of quality vocational education. A final reference
to Dr. Mangum’s paper reveals that there were in 1967 seven million
vocational enrollments split into 3.5 million in high school, 34 mil-
lion in vocational agriculture, 1.5 million in home economics, one
million learning office skills and one-third million in trade and indus-
try courses. He concludes:® “, . | this does not mean that these

¢ Mangum, op. cit., p. 2.
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(students) . . . were necessarily engaged in preparation for employ-
ment in these occupations. It means that among the classes in which
they were enrolled there were one or more who were in part
supported by vocational education funds.”

We are already paying $1 billion per year for vocational educa-
tion. I submit that we have a lot of housecleaning to do before we
can get a fair return on this investment—a fair return which will
include effective preparation for apprenticeship for all of our poten-
tial building tradesmen. We live at a time and under conditions
when Charles R. Morris, in a call for fundamental rethinking of
manpower goals, can accurately conclude,” “Finally, when vocational
school graduates in our major cities are not typically able to pass
even equitably administered apprenticeship tests in trades they have
studied for three years, no one (can, conclude that all is well.”

Of course, all is not well. And, while we see some indicators of
possible improvement, we cannot afford to wait for a new generation,
or dismiss the current generation. We are reaping what we sowed.

What have we to work with? While I realize the dangers of
generalities, I suggest that there are four basic levels of achievement
and motivation to deal with. The easiest group is composed of those
young men who are equipped to successfully compete for, enter and
complete their apprenticeship. We can leave them on the shelf,
because they’re ready for use. A slightly more difficult group are
those young men—be they dropouts or holders of high school
diplomas—who have the potential to gain competitive entry to
apprenticeship, but need to have that potential developed and
need to be motivated to try. A third group is made up of the severely
educationally disadvantaged youngsters (dropouts without excep-
tion) who really want to be craftsmen. The last group are those
young men of apprenticeable age who are relatively content with
their lot, who may or may not have the credentials for apprenticeship,
but who prefer not to work. While I don’t think there is much that
can be done for this last group—at least not much that we know of
now—I believe we should recognize that such a group exists. In
excerpts from a paper prepared for The Public Interest, Fall, 1969,
Edwin Harwood states:® “Many boys are underemployed and sub-

" Charles R. Morris, “Manpower Progra.ms ‘What Directions Should They
Take?”’ Vital Issues, Vol. XIX, No. 1, p

8 Edwm Harwood, “Many Youths J obless by Choice,” The Washington Post,
(Dec. 7, 1969) p. c—3
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employed because they value leisure as much as money, which leads
them to seek only as much work as is needed to get by with enough
of each.” In reaching this conclusion, the author cited research he
had done on Appalachian migrants in a northside Chicago slum in
1965. He related that® “Some (adolescent Appalachians) took a
distinctly cavalier attitude towards jobs. Most worked a few weeks
at a stretch to earn enough to support their street corner activities,
pay for room and board, and buy occasional luxury items. . .” This
life style changed as family responsibilities occurred, but for the
young unmarried male it remained acceptable and, in many instances,
desirable.

If you will accept, at least for purposes of this discussion, the
four broad categories I have suggested, I will address myself to the
second and third groups. On the basis of numbers alone, we have
enough material to work with for a long time in these two areas.

Effective preparation for apprenticeship has got to be a serious
business. The Acting Director of Job Corps, Bill Mirengoff, “tells
it like it is”. . .

10 “If we are serious about developing training programs that
are not gestures or tokens, we must show that it is an integral
part of the jobs which allegedly exist and will be offered. Other-
wise prejob training is not likely to be considered seriously by
slum youth who are suspicious and hypersensitive and who expect
promises will not be honored. . . .

“Training must be real. And real training is not just job
skill training. Those young men know better than anyone else
that they are deficient in reading, arithmetic and the communica-
tions skills. .

“Once we accept our responsibility to train the educationally
and economically deprived, we must do it with empathy and
understanding. But not with sloppy sentimentalism. . . . Such
sentimentality will be exploited and the seriousness will be eroded
and rejected. . . .

“Our Corpsmen must be provided with realistic rewards for
meeting single standards of performance. They cannot be re-
warded and believe they are taken seriously for inferior standards
of achievement. They cannot be given ‘Jim Crow’ medals.”

*Loc. cit.
1o William Mirengoff, “Remarks at Job Corps Civilian Conservation Center
Directors Meeting,” Denver, Colo., (Oct. 14-17, 1969).
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Our experience in the Operating Engineers in our Job Corps
programs, our preapprenticeship programs and in our support of
the various apprenticeship outreach programs, give complete and
unequivocable support to Mirengoff’s statement. Any lessening of
performance standards for any group is a perpetration of discrimina-
tion against that group. Any effective preparation for apprenticeship
must be both serious, in the broadest sense of the word, and must be
designed to prepare all participants to meet the same standards.

To discuss first the yrung men with potential developed to the
threshold of apprenticeship, the answer is pretty clear. The outreach
program supported by the U.S. Department of Labor and sponsored
by a variety of civil rights organizations and local building and
construction trades councils has done more to guide candidates to,
and through, apprenticeship entrance than any other single program
in the country.!* In the 28 months that this program has been in
action, more than 5,000 young men have been prepared for, and
indentured into apprenticeship. Such organizations as the Workers
Defense League, The Urban League, the Opportunities Industrializa-
tion Centers, and several other local organizations have worked
cooperatively with local building trades councils to seek out potential
apprentices, to prepare them through concentrated tutoring to pass
the competitive entrance tests, and to assist them with supportive
services during their period of adjustment to the rigors of construc-
tion work and the challenge of the related training classes. Because
these programs in general are designed to work with young men with
demonstrated potential, the “dusting off” process is often directed
towards motivating the individuals to compete for the various appren-
ticeship programs and to prepare them for test situations. In those
cases where a high school diploma is required and the participant
is a dropout, the tutoring is twofold—both specific preparation for
the apprenticeship test, and preparation for a high school level
General Equivalency Development Certificate.

The success of the outreach program can be measured in hard
numbers.}?> During the period from 1950-1960, minority participa-
tion in apprenticeship programs grew only from 1.9 percent to 2.5

1 AFL-CIO News, (Dec. 13, 1969) p. 12

Robert M. McGlotten and Doris H. Hardesty, “Outreach: Skills for
Minority Youth” AFL-CIO American Federationist, (April 1969) p. 13.
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percent.’® By 1968, this percentage had grown to 7.2 percent.!t
An even more refined measure of the increasing effectiveness of
outreach programs is that of the 26,156 apprentices newly enrolled
in the first half of 1968, approximately 9.4 percent came from minor-
ity groups. There are currently outreach programs in 55 major
industrial areas, with expansion into 10 more areas expected in the
next 3 months. With a total of some $4 million in Federal funds
expended in outreach programs, the per capita cost of this method
of recrnitment is about $800, by far the most economical program
in the field. While the cost has been low, the quality has been high.!s
Young men prepared by the Workers Defense League have a drop
out rate of less than 10 percent, as opposed to the general apprentice-
ship drop out rate of about 30 percent. By any measure, this must be
counted as effective preparation for apprenticeship.

The third broad category of potential apprentices—the motivated,
but serious undereducated youth—presents a more difficult and more
expensive problem. While several organizations have done work
with these youngsters, I will address my remarks to one of the
programs sponsored by our International Union and its affiliated
local unions. In 1967, under a national prime contract with the
U.S. Department of Labor, we subcontracted with our local No. 3
to operate a preapprenticeship program to prepare 50 disadvantaged
minority youth in the San Francisco Bay area for entrance into the
Joint Apprenticeship Program for Operating Engineers in the 46
Northern Counties of California. We established the project as a
5-day residential program located at the Marine Cooks and Stewards
Recreation and Training Center in Santa Rosa, California. Trainees
were recruited through the Neighborhood Youth Corps’ out-of-
school project. Meals were served shipboard style, with Marine
Cooks and Steward trainees serving as waiters. Lodging was pro-
vided in modern motel style rooms with no more than 3 trainees
to a room. Classes were taught in temporary classrooms, while
physical training was conducted in a well equipped training area
under the supervision of Carl “Bobo” Olsen.

In order to be indentured into the local No. 3 program, an
individual must meet the age limitation of the program, have a

B1.0c. cit.
*1oc. cit.
 Thid,, p. 15.
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high school equivalency certificate (no diplomas allowed) pass se-
lected tests from the general aptitude test battery, pass a mechanical
comprehension test and pass either an oral directions test or an
adaptability test. As our universe was composed of disadvantaged
youth, with a wide variety of school histories, and because high
school diplomas are not accepted for entrance to the program, the
first goal was to get our trainees through the high school level
General Education Development (GED) text. Using members of
our local union as instructors, we did pretty well in this area. We
then concentrated on developing mechanical comprehension, as pre-
testing had shown this to be the area of greatest deficiency. At the
same time, we permitted trainees who had received their GED
certificates to spend some time on the heavy equipment we had at
the center. As apprenticeship exams were held, we took those we
felt were prepared to take the test. If they passed, they were inden-
tured off the apprentice list in order of their score. If they failed,
we reviewed their deficiencies, tutored them some more, and took
them back to the next testing session. In all, we conducted four
such programs, three in Northern California and one in Southern
California. We were successful in having a total of 103 severely
disadvantaged minority youngsters pass all of our apprenticeship
requirements, They are either indentured or in the process of
indenture. Let me state quickly that these were expensive programs,
but they are models of what can be done to effectively prepare
“sure losers” for apprenticeship and its rewards.

I conclude with a note of concern for the “sure losers” in our
society. Unfortunately, it appears that the Federal manpower pro-
grams have been directed away from the “sure losers” and towards
the ‘“probable winners.”

Outreach programs continue to be funded, as well they should
be. But “in depth” attempts at human reclamation fare not as well.
More than $300 million is funneled into the National Alliance of
Businessmen’s Job Opportunities in the Business Sector (NAB-
JOBS) program for entry level jobs that might well have been
filled without Federal funds, while preapprenticeship programs sit
on the shelf—the subject of prolonged and picayune debate. Job
Corps programs are first reduced by more than 50 percent, and
then the remaining programs are drained of content by underfunding.
Somewhere we've lost something.

TR
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In the long run, we can probably reach the goal of meaningful
equal opportunity for all our young people if we address ourselves
to the program changes we so desperately need, several of which
I have suggested. But in the short run, we need action. And to
run in this race, action means money, because money wisely spent
can provide effective preparation for apprenticeship for our most
severely disadvantaged youth.
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ALTERNATIVE ROUTES TO
EMPLOYING THE DISADVANTAGED
WITHIN THE ENTERPRISE

TuEODORE V. PURCELL AND GERALD F. CAvANAGH!
The Cambridge Center for Social Studies

This paper presents two ways of bringing disadvantaged people
into the workforce. One route is the National Alliance of Business-
men (NAB) pledge in which the enterprise promises a certain num-
ber of jobs for the hardcore poor. This pledge involves special efforts
by the employment office beyond non-discriminatory hiring, though
typically with no special support for the new disadvantaged employees.
Thousands of employers are now following variations of this route
with a goal of 500,000 to be placed by the summer of 1971.

Another NAB method of hiring the hardcore calls for strong help
and support, going far beyond the pledging of jobs. This approach
is more expensive and involves some kind of “vestibule” orientation,
basic education and counseling, combined with skill training to pre-
pare the ghetto candidate for the new experience in the factory. Fol-
low-up programs may assist the trainee-graduate after placement, and
special training and preparation may be provided for supervisors. We
present one illustrative example of each approach: the general NAB
pledge at the Chicago GE Hotpoint plants and the federally funded
“vestibule” program of the Raytheon Company near Boston.

I. TuaE Route oF NAB PLEI<iNG

The 4500-employee GE Hotpoint plants, between white Cicero
and black Lawndale, make refrigerators, freezers, washers, dryers,
and electric ranges. The plant is organized by Local 571 of the
Sheet Metal Workers. The jobs are mostly semi-skilled assembly
work, and therefore can generally be filled by disadvantaged workers
without special skill training.

In 1963 GE needed more workers, but the traditional sources of
labor, Cicero and Berwyn, were running dry. The company consid-
ered moving its plant, but decided to stay, modify some of its hiring
standards and try to deal intelligently with “the new workforce”.

K 1With the research and writing assistance of Irene Wylie and Jacqueline
err.
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The result was that blacks in the hourly workforce went from 37 in
1961 to 1200 (32 percent) today. Whites are 46 percent and Spanish-
speaking 22 percent. In 1968 GE pledged 200 jobs for the disadvan-
taged as its share of the National Alliance of Businessmen program.
A large proportion of Hotpoint’s workers are disadvantaged. For
Hotpoint this is no experiment.

The New Workforce Brings New Problems.

GE’s absenteeism rose from 2 percent in 1963* to 4.8 percent in
1968. While only 27 percent of the GE workers are under 30, they
account for 42 percent of the absences and much of the tardiness.

Turnover in the hourly workforce also increased from 18 percent®
to 38 percent annually in 1968. Of the 1,600 hires in 1968, 51 percent
of the blacks and 63 percent of the whites left Hotpoint before the
end of the year. Of the 466 NAB workers hired last year, only 165
remained by July 1, 1968, making a 64 percent loss.

Assuming a conservative hiring cost of at least $200 per man, this
turnover could mean an annual loss to Hotpoint of $170,000. There is
a loss to some employees of confidence, stability and the chance for
security for their families (almost half of these men are married). It
may be just one more job in a cycle of temporary work and poverty.
Society loses because of additional welfare or unemployment insurance
costs.

According to an extensive survey we conducted, the new black
workforce was not always greeted warmly by the older whites, some
of whom viewed the sudden influx with alarm. Twenty percent felt
that the blacks were receiving preferential treatment from their fore-
men.

More than 75 percent of the foremen said that blacks do as well
on quantity and quality of work. But 56 percent thought that blacks
were poorer on absenteeism and tardiness.

Since there are many more blacks at Hotpoint now, one might ask
how the blacks related to both company and union. In 1968 there was
a short-lived black caucus movement, the Afro-American Committee,
unhappy with both the company and union. The Committee called a
brief wildcat strike, with the support of the Chicago Black Labor
Federation. But the Afro-American Committee lacked strong black

SWall Street Journal, May 21, 1968.
* Jbid.
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support and there is no evidence it exists today. Local 571 now has
a Negro Vice-President. The Hotpoint management now has eight
black foremen.

General Electric Copes with the New Workjforce.

During this transition period GE experimented with different
ways of dealing with the new workforce by giving limited supporting
help. A small counselling program began in 1967 and lasted about
one and a half years, achieving some reduction of absenteeism.

Although new orientation programs were proposed and one tried,
orientation of new employees remained sketchy. Two and a half hours,
on the employees’ own time, are alloted to bringing groups of 25 to 30
people through a maze of unfamiliar data about benefits, attendance
policies, wage assignments, insurance and so forth The new employee
is given a handbook and shown his job, usually with no plant tours or
departmental explanations.

Why Don’t They Stay?

In spite of the needs of ghetto people, and in spite of the fact that
GE offers steady jobs and good pay, nearly two-thirds of the NAB
employees soon leave. One naturally asks: Why?

We took two samples of the NAB employees: those who stayed
at Hotpoint and those who left. To our surprise we found very little
difference between the two groups in sex, age, marital status, number
of dependents, arrest record, or race. But we did find two significant
differences. First, pay upgrading. The previous pay for those who
dropped out was $2.49 an hour and their starting rate at GE was $2.34,
a day rate which incentives might lift 20 or 25 percent to $2.90 or
$3.00 an hour. The previous pay for those who stayed was only $1.97
an hour and their base starting rate was $2.45 (plus incentives). For
those who stayed, GE pay meant a big step up. For those who left,
GE pay was not a big increase. The second significant difference is
place of birth. Retention was higher for people from the rural south.
Of the blacks who stayed only 20 percent were born in the north-cen-
tral states while 45 percent of those who left were born in the urban
north.

Table 1 gives us another clue to why people leave, though company
formulated reasons often leave motivation unexplained.

The motivation of dropouts is complex. We can learn something
about it, however, by listening to the critical comments of some em-
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TABLE 1
NAB Employee’s Reasons for Leaving—1968 (N = 301)
Fired: Voluntary Departures:
1. Excessive absenteeism and 1. Noreport (after 5 days
tardiness ...ooveecveivereereneenns 26.2% of absence) .....ooeevvveienne, 22.2%
2. Couldn’t adapt ...................... 6.3% 2. Resigned .........cccccooovvivvurnenen 11.6%
3. Falsification of 3. Left for another job ............ 7.6%
application ........cccoooevveeenas 3.3% 4, Walked of job ....cccennun... 3.3%
4. Violation of shop rules 5. Didn't like job or pay;
(abusive language, drink- personal problems re-
ingetc.) .ovvvennniiiienn. 2.39% Iatedto job ......ccceerverenen. 3.3%
5. Refused job assigned or to 6. Personal problems, or home
follow instructions .......... 1.7% duties, not job related .... 239
6. Not qualified ....................... 7% 7. Never started ; or worked
one day and didn’t
Total: 40.59% Q21101 v 1 TTTTUURRIO 3.0%
TotaL: 53.3%

Other: Moved away; returned to school; military; laid off; deceased; un-
known: 6.29%.

ployees. Most of the employees were satisfied, but there were com-
plaints: Langston Groves* black member of a final assembly unit
with one of the highest absentee rates:

“I know this foreman’s goin’ to be harrassing me all day. So, you
don’t care if you get to work on time, I mean, you don’t push
yourself to get there. This is the way the guys show they resent a
guy, halfway doin’ their job, don’t care if they do their job or
don’t get here on time.”

Negro assembly worker, Russell Simpson, tells how insignificant his

job seems:
“You don’t seem to be gettin’ anywhere. No matter how many
times you do it, you do it again. You don’t ever get to see the
final thing. You just makin’ the top. Same thing. You put in
maybe six or seven screws and then here comes another one that
looks just like it. On a job like that, you don’t feel you’re really
needed. If you come in late, somebody else might be doin’ the job.”

Elliott Thomkins, a 26-year old transferman:

“They tell you one thing over when you go for employment, then
you get here, it’s another thing. They say you’ be makin’ this, and
when you get here you won’t be makin’ that. Plus, you have to do
a whole lot of work and they’re not holding to their promises, you

know.”

* All names are fictitious.

al T e =

e anit b sttt e S D



70 INDUSTRIAL RELATIONS RESEARCH ASSOCIATION

Wi illiam Fleck, 22, a high school grad, at odds with his foreman, says:

“The harder you work, the less bonus it seems. (A common com-
plaint on the line.)

—1I thought I'd be makin’ about $3.15 an hour, but I see that was
a whole lot of baloney.

—1I work with fiberglass. It eats you up—it bites. I have to use
alcohol to get it off when I get home.

—It’s just a job. They don’t pay you enough to be pushing you

so hard.

—They just put you here, show you a few things, let you go: they
work with you for a little while, ain’t no more said to you.

—The union don’t do any good—they’re all together with the
company.

—My boss is a lunatic. He don’t even know how to screw the
screws in the door.

—I’'m gonna look for a job somewhere else.”

Pulling these remarks together with 125 other Chicago interviews,
we find five major motives for dropouts:

1) Inadequate relationships with supervisors.

2) The distrust, anger and restlessness of youth.

3) Frustration with assembly-type work as monotonous, uncrea-
tive, dead-end.

4) Easy availability of other jobs in the Chicago area or attraction
of easier money through welfare or even ghetto crime.

5) False expectations about wages, or failure to understand the
incentives.

Some of these problems are obviously beyond the control of man-
agement and are rooted in the knotted problems of urban society. But
others czn be met and solved by new, creative management. We
think that even people like Mr. Fleck can develop into productive and
interested employees if they get strong support.

Building on its seven years’ experience with the hardcore, General
Electric is now pursuing a new alternative of high-support for some
of its employees. The company’s Chicago operations have negotiated
an MA-4 contract with the Department of Labor to provide prevoca-
tional vestibule training with emphasis on motivation, attitudes, and
follow-up support. Its goal is to help 400 hardcore disadvantaged
people to become steady and satisfied workers at Hotpoint.

5
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i II. THE ROUTE OF STRONG SUPPORT

We turn now to our alternative route to employing the hardcore,
the method of strong support. The Raytheon Company is a large
electronics firm 55 percent committed to government contracts. There
; are several notable contrasts with the Hotpoint Plant in Chicago. The
company is 96.8 percent white even after absorbing the trainees. Many
of its jobs are skilled or semi-skilled and require training often con-
sidered too difficult for the disadvantaged. The Massachusetts plants
are located in suburbs and most cannot be reached by public trans-
portation.

When Raytheon opened one of ihe early vestibule training pro-
grams in February 1968, its goal was to equip trainees with more suc-
cessful techinques for dealing with the industrial environment and
with skills which were in demand in the Boston area: drafting, cable-
making, clerical and keypunch. The program was financed under a
contract with the Department of Labor at a cost of $600,000 for a
minimum of 100 graduates. The contract was technically under the
President’s Test Job Program, though Raytheon called it an MA-2
contract. One of the unique features of these contracts was the flexi-
bility they allowed in job placement. A job was guaranteed to every
graduate, but an individual could choose, if he preferred, to be placed
with a company other than Raytheon. Trainees were recruited by
neighborhood employment centers with a deliberate effort to avoid :
selecting the “best” of the disadvantaged in terms of education, work g
history, or even motivation. Two thirds of the trainees were male;
: 85 percent were black; median age was 22; and median grade level
: 8.5.
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How successful is the Raytheon Job Training Center (JTC)
program? Statistics give one answer. During its 14 months, the Job
Training Center accepted 259 irainees and graduated 170. This 34
percent dropout rate seems high but compares favorably with the
national MA-2 dropout rate of about 40 percent. Retention of those
who successfully completed the program is difficult to evaluate. Forty-
five percent of the JTC graduates who took jobs at Raytheon left
during the first year, most indicating that they were going to better
jobs. If instead of focusing on retention at Raytheon, we look at the
number of graduates now employed at Raytheon or elsewhere, pre-
sumably using their new skills and attitudes, the program can be con-
i ’ sidered more successful.
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Listening to people involved may give a better answer. We made
a field study of a key Boston area Raytheon plant at Bedford and
listened to about 50 people: the 12 JTC graduates, a random sample
of their fellow workers and all their supervisors. The graduates who
stay are overwhelmingly favorable to the program. The foremen are
generally content with the quality of the graduates’ work but not with
their absenteeism. Fellow workers are not resentful. The current
crucial problem is that Raytheon, being subject to space and defense
cutbacks, is having difficulty absorbing the present graduates of its
center.

We will look at four factors affecting the success of manpower
programs like this: the need for specially good interpersonal rela-
tions; skiils training; transportation; and the firm’s employment
stability. The Job Training Center influences primarily the first two.

Need for Good Interpersonal Relations.

Many disadvantaged people have a greater need for satisfactory
and warm interpersonal relations than other employees. They have
a history of job instability rather than job success. They often come
to the job with distrust and fear. The environment is foreign and
therefore threatening even when fellow employees and supervisors
are receptive. Many trainees come with skepticism for whitey and
the business establishment.

Let us take three examples of early plant experiences from our
Bedford microcosm. Draftsman Willie Montgomery came to the
plant after extensive personal counseling and many group discus-
sions. He thought he was well prepared but at the start he was
miserable :

“Like when a person first come on the job, you know? Like I
was, I didn’t know what to do. It’s miserable. The whole week
to find out what’s going on.”

Cablemaker Hutchins, a self-confident young man with an afro
and bright clothes spoke of sizing up a supervisor:

“Well there was one down there like I said. That was Ed
Bracken. Like he’s right there with us . . . You know I was
kind of skeptical of him when I first came here, because I didn’t
trust nobody then. But I found him out and he was pretty
straight too.”
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Dealing with fellow employees is also critical. Clyde Wilkins, a
steady worker doing well, says about a white employee:

“He's a pretty good guy. A white guy too. I used to didn’t like
him though. You see when I first came out here, I didn’t talk
to him none so I thought he was a prejudiced guy. But once he
come in and sit down on that bench and started talking with me,
I found him an altogether different guy.”

Here are three different men, with different backgrounds and
different styles of adjustment, yet all went through an initial testing
period learning whom they could trust. This skepticism is some-
thing which even fully committed managements will have to deal with.

The graduates of the JTC at Bedford, in general, now have good
interpersonal relations with their supervisors and their fellow em-
ployees. All concerned testified to this. We believe three factors
contributed to these good relations.

First, the Job Training Center helped prepare the trainees for
good interpersonal relations. Sessions on social survival technique
(SST) gave men an opportunity to discuss themselves, their prob-
lems with work, the experience of the black man in America, re-
leased a lot of tensions and increased understanding of themselves
and the world around them. Willie Montgomery who feels the
program changed his whole life describes it like this:

“It was something like if he think that you wasn’t right about life,
he’d put you in the SST class, you know. And if you come out
of there and he think you still not right, he put you back there.
I went in there about three time . . . But actually I was learning
more and more so when I left the school, I had a brief idea
what’s going on in life.”

The radical change Montgomery experienced is unusual but
five of the twelve people we spoke with indicated some helpful
personal change, usually in attitude toward work or toward whites.
It is important to notice that the motivational work took place in
an environment where men were preparing for a promised job. It
was the job at the end which made the discussions on attitudes
relevant.

Second, there was almost no white backlash or opposition to
special training for the disadvantaged. White employees commented :
“Well it gets them off the streets.” “It’s a good investment for the
country.” “We owe it to them.” The following four conditions
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influenced white acceptance of the program. 1) No preferential
treatment in salary or promotion was given. 2) Free training after
work was available to all employees. 3) The average length of ser-
vice in these departments was very low. Perhaps new employees
are more open to change. 4) There was no threat of a large influx
of blacks. The program is on a small scale and blacks are now less
than 1 percent of the plant (and about 3.2 percent of the total
corporation).

Third, foreman commitment to the program also contributed to
the good relations of the graduates. The company considered the
message from the president, Phillips, that the program was to
succeed as the crucial element in foreman orientation. Beyond that,
foremen developed their own methods within the guideline; no preju-
dice, no preference.

Skills Training for Successful Work.

The Raytheon program stresses skill training as well as motiva-
tion. We found that skills training meant more to the majority of
the graduates at Bedford than any other single aspect of the program.
Listen to some of their comments:

Leo Pratt: “This is something new for me, I thought. If Ray-
theon is going to be training people I guess I better get into
this because this is something I've been waiting for.”

Roger Green: ‘At the time I thought it was probably one of
them schools, they give you a little bit of money and let you
finish the course and that’s that. I came to see what they
were putting down and I seemed to like it.”

Elvin Sanborn: “That give you a start, you know? Like I was
in hospital work. I went to the training center. They give
you a chance to better yourself, to get out in the world and
make money.”

Joe Madden: “It’s the skill of the future, I'll tell you that.”

Keypuncher Pearl Tenco implies that she now has a marketable

skill:
“Like Raytheon they place you. If you don’t want to stay
with Raytheon, they find a job for you with the telephone
company, city hall. I know a lot of girls that went to the
school. They’re holding good positions now.”

The cablemakers at Bedford were well trained and able to pro-
duce immediately; keypunch operators needed a little on-the-job
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training ; drafting graduates started as trainees. Since the graduate
needs to further develop his skills in the plant it is important to
ask how much initiative for getting new skills should come from
the graduate and how much from his supervisor. Both are impor-
tant but the foreman is crucial. Draftsman supervisor Penansky
says the foreman should go out to try to understand and help the
disadvantaged graduate:

“I think the atmosphere discourages them. I try and put myself
in their shoes. In fact when I started I had a feeling I'd like to
regress into a little hole. Everything around you is unfamiliar
. . . If you walked into an alien atmosphere I guess you’d be
kinda squashed as far as wanting to understand. Then on the
other hand its up to the supervisor to communicate and bring
himself to talk to their level. Its going to be a basic problem and
I don’t see any solution except in the people they’re working for.”

Problem of Transportation.

As plants move to the suburbs, the problem of hiring hardcore
people, especially blacks, obviously becomes more difficult. Com-
muting to Bedford by car from black Roxbury takes 35 minutes to
an hour; public transportation takes 2 hours, costs at least $10 a
week and leaves one a mile from the plant.

Eleven of the 12 graduates at Bedford live in Boston’s ghetto
and 10 depend on a ride from a fellow employee. This kind of ar-
rangement makes the disadvantaged worker dependent on his driver.
It can also interfere with opportunities to go to night school at the
plant or to work overtime. Most important, transportation prob-
lems can lead to absenteeism which slows a trainee’s progress on
his job, his sense of accomplishment, and chance for promotion. The
resulting lowered job satisfaction may in turn deter an employee
from seriously trying to solve his transportation problems. Even
the graduates at Bedford who had been able to make reliable
arrangements felt that commuting was a real drawback to employ-
ment at Raytheon.

Crisis of Contract Cutbacks.

The possibility of layoffs due to recession or defense contract
cutbacks. threatens all manpower programs. In QOctober of 1969
defense cutbacks caused layoffs of many regular workers at Ray-
theon, affecting among others the Bedford plant where 7 of the
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JTC cablemaker graduates were laid off. Three of the seven had
bumping rights at the Lowell plant. Because of the distance between
Lowell and the black community, it is not surprising that these men
did not use their rights. Their immediate reaction to the layoff
was mixed, Four of the seven men were quite upset. Roger Green
spoke for several:

“That really make a lot of people feel bad, you know? Not only
that, it makes a lot of people think. About, well, we got this
far and we could only go as far as they wanted us to. And now
we’re right back where we started from. And people start getting
that attitude back again. When they had built up hopes that they
were going to get some place.”

On the other hand three men claimed they were not disturbed: it
was time for a change; they didn’t want to continue in cablemaking
anyway. Only one man thought it would be difficult to get another
job. The crucial question however, is the long term impact of the
layoff. Will these men really find good jobs and stay with them?

Defense cutbacks have also made it difficult to find places for
current graduates. In December 1969 the Center reports at least
fifteen draftsmen for whom jobs are not now available, though top
management is making an effort to absorb them. The Raytheon
Job Training Center is now under an MA-4 contract with reim-
bursement only if its graduates are placed at Raytheon. The Pro-
gram seems to be in critical condition regarding cost and placement.

This crisis raises the question whether it is wise for companies
so dependent on defense contracts to attempt to train the disad-
vantaged unless they can convert to civilian products or train in
skills that can be used elsewhere.

CoNCLUSIONS AND RECOMMENDATIONS

While the experiences at GE Hotpoint and at Raytheon are
quite different, the evidence from both studies strongly indicates
that the disadvantaged worker needs special orientation and support.
Special support programs might take account of the following
recommendations:

1) Foremen must be sensitive, knowledgeable and flexible enough
to deal with the disadvantaged. Foremen-training programs are
needed to bring this about.
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2) Special, though not necessarily preferential, support is neces-
sary for the disadvantaged worker. Counseling beyond what a good
foreman can provide is often needed. '

3) Backlash is not always present. White attitudes depend on
conditions, some of which management can influence.

4) Since transportation is a problem for distant plants, better
solutions need to be found by creative and persistent efforts.

5) Disadvantaged people can be prepared even for relatively
skilled jobs. In any case, vocational guidance and aptitude evalua-
tion are necessary to avoid getting square pegs in round holes.

Monotonous, uninteresting jobs and layoffs of new employees
can undermine any training and support program. Disadvantaged
workers have forced us to take a new look at these basic and per-
vading problems of American Industry.
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DISCUSSION

MicHAEL J. Piore
Massachusetts Institute of Technology

I found the paper by Father Purcell and Father Cavanaugh very
interesting. I have little real criticism of what they have done, but I
do think it is appropriate to balance their remarks with several skep-
tical comments about the new manpower policy. First, it remains
very difficult to know whether the programs are making a net contri-
bution to the movement of disadvantaged workers. As Mr. Lovell
suggested in his remarks, there has always been a certain amount of
flux in the racial composition of plants and industries. Indeed, under
one theory of discrimination, whites monopolize jobs in the advanced
sectors of the economy, relegating blacks to the mature and declining
sectors. As the advance sectors mature, the theory suggests, whites
move out of them into newer industries and blacks capture the vacated
jobs. This is a theory of discrimination which implies that, in the
process of maintaining their same relative position, blacks are always
moving into new areas, making breakthroughs into ‘“new” territory.
It is possible, therefore, that the process we are now observing is an
old one and the new manpower programs are simply facilitating a
transition which would have occurred in their absence.

Second, while I would like to share Purcell and Cavanaugh’s views
about the relative efficacy of the two programs they examined, it is
possible to interpret the data which they present as supporting the
view that the extensive Raytheon program produces results very
similar to those of the half-day orientation at General Electric. As-
suming that the retention rate for new hires from the Raytheon pro-
gram was the same in other companies as it was in Raytheon itself, the
figures reported in the paper imply that 64% of those recruited from
the Raytheon program dropped out either from the center during
training or from their first job within a year of graduation. This com-
pares with annual turnover rates at General Electric of 51% for blacks
and 63% for whites, and with a 64% turnover for General Electric
N.A.B. hires (although the time span of the last is unclear). Figures
in this business are, of course, slippery, and given the differences in
trainee backgrounds in the two programs, the geographic locations of
the plants, the skill levels of the jobs, and so on, it is questionable
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whether a quantitative comparison of this kind is relevant. But it
does suggest, perhaps, a more agnostic attitude toward the program
than the authors profess.

Finally, some of the author’s suggestions for improving the pro-
grams go beyond the problem of disadvantaged workers per se and
raise fairly basic questions about the nature of work in the American
economy. Thus, in General Electric, they suggest concern about the
monotony of assembly jobs and in Raytheon about job security.
These, however, are not problems unique to blacks; they have been a
concern of white workers for a number of years. To say this is not
to suggest that the society ought not do for blacks what it has not
done for whites. Nor is it meant to imply that we should not attempt
to deal with the basic characteristics of work. The society may finally
be forced to confront the problems of job security and job satisfaction.
It may well be the racial issue which makes it necessary to do so.
But I do think it is useful analytically to distinguish between these
age old problems of industrial society and the more recent concerns
about disadvantaged workers.

I do not know what to say in response to Mr. Hammond’s paper.
He suggests that nobody outside the construction industry—least of
all, I take it, the academic community-—can say anything about train-
ing in the construction crafts. This poses a very difficult problem for
we know that people already in the industry have an incentive to use
their monopoly over knowledge about how skills are acquired to limit
entry. Certainly nothing Mr. Hammond says in his paper is very
helpful as far as setting up realistic programs, designed to bring in
the maximum number of minority workers consistent with the main-
tenance of traditional standards of craftsmanship. Apprenticeship,
to which Mr. Hammond limits his discussion is the most arduous of
the multiple routes of entry to the crafts; in his own union, the route
is a new one whose development is coincident with minority pressure.
Under these circumstances, it seems to me the society has little
alternative but to exercise a kind of blind pressure hoping it is enough
to force entry and not so much as to ruin the product. This is apt
to be a bad show all the way around, but the last people with a right
to complain it seems to me are the unions. If they want enlightened
policy, they have got to participate in responsible ways in its formula-
tion.
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DISCUSSION

Jurius F. RoTHMAN
AFL-CIO Department of Urban Affairs

The two papers discuss the training of disadvantaged workers
from quite different points of view. However, both papers lay stress
on the motivational factor as important in any training context. This
suggests that effective manpower training for the disadvantaged
workers, who have known more than their share of failure and
frustration, requires that there be a job waiting at the end of the
training period—a good job at decent pay with opportunity for
advancement. This will be possible only when the Federal govern-
ment is committed to a goal of full employment. Or, failing to achieve
that goal when the Federal government recognizes the need to pro-
vide federally-funded public service employment opportunities to
improve and increase health, educational, library, recreational and
other public facilities and services.

The concept of apprenticeship as the means of entry for minority
youth into the building trades, as argued by Hammond, is quite
valid. A lowering of standards will result only in creating second-
rate craftsmen with limited employability and limited upward mobil-
ity. The Apprenticeship Outreach program has proven itself to be
a. successful vehicle for bringing minority youth into the building
trades. Nor are these youth placed in the so-called “trowel-trades.”
Of the more than 5,000 youth who were indentured as a result of
the Outreach program, over half were placed in the apprenticeship
programs of the electricians, carpenters, iron workers, plumbers,
steamfitters and sheet metal workers.

In addition, the Building and Construction Trades Department
of the AFL-CIO has recommended to its affiliated locals that they
establish training programs for minority workers who are not of
apprenticeship age and who do not qualify as journeymen. Up-
grading programs of this kind can facilitate the entry of minority
workers into the unions at the journeyman level.

There is a need for a rapid extension of the Qutreach program
into many more communities. Journeyman upgrading will be more
difficult than the Apprenticeship Outreach program, but the building
trades unions and the Labor Department are working together to
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find appropriate models so that this program can be more widely
developed. Both of these avenues should substantially increase the
number of minority workers in the building trades.

In the industrial plants, the NAB/JOBS program has had
moderate success. Certainly it has been more successful than any
prior federally-sponsored manpower program in putting the poor
and the minorities into jobs. The success of the NAB/JOBS pro-
gram is measurable. Yet, some observers note that because of the
tight labor market, which existed until quite recently, many of those
brought in under the JOBS program would have been hired anyway
and trained by the company at its own expense.

One of the problems which has been noted in connection with
this program is its low retention rate. As Purcell and Cavanagh
point out in their paper, the need of disadvantaged people for satis-
factory interpersonal relations is greater than for other workers.
This factor, along with the relatively low entry-level wage may
account, in large measure, for the low retention rate.

The AFL-CIO, through its Human Resources Development
Institute, recognizing this problem has been working with the NAB
and local employers to minimize the problem through the Buddy
program. HRDI staff, which is located in 50 metropolitan areas,
has trained over 500 Buddies in about 125 plants, and the program
is now a continuing part of the function of local staff.

The Buddy program trains a worker in the plant (with a JOBS
contract) to relate to the newly-hired disadvantaged worker. The
Buddy helps the “new-hire” to relate to other workers and to super-
visors. He explains plant procedures and helps him with any
problem which may arise either in-plant or out-of-plant.

The Buddy program is a union-sponsored program which re-
quires the assent and cooperation of the company which has agreed
to hire workers under the JOBS program. The company advises
the union of its hiring schedule, and the departments in which
new-hires will work. The union recruits volunteers from these
departments for the two-day Buddy training program. The training
includes a review of the problems faced by disadvantaged workers,
especially from minority groups, some sensitivity training, role-
playing around problems likely to arise on-the-job, as well as off-
the-job problems. The Buddy is then assigned to work with a
newly-hired worker in his or her department and stays with the
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new-hire for as long as there is a need for his assistance. Reports
from both management and union sources indicate that the Buddy
program has helped to keep workers on the jcb.

Currently, under the JOBS program there is a tendency to
downgrade the role of the union in the training enterprise. Any
attempt to by-pass or minimize the union’s role can be counter-
productive. The primary respensibility for training in most industrial
plants has traditionally been left to management. In the current
effort to bring the disadvantaged workers, especially those from the
minority groups, into the job market the participation of the unions
should be encouraged. The union can help design the training pro-
gram, obtain the cooperation of the union members, and help these
workers adjust to the routine of the work-place. By bringing the
union leadership into the planning early, they are able to contribute
their knowledge and skills toward the success of the program. The
name of the game is jobs for the disadvantaged. The unions have
a contribution to make. No obstacles should be placed in the path
of their fullest participation.

~In the JOBS program,; emphasis has been placed on getting
the disadvantaged worker into entry-level jobs. There is also a
need for upgrading the skills of workers who have the potential for
upward movement on the skill ladder. A number of unions includ-
ing the IUE, Steelworkers, and some railroad unions are currently
engaged in developing upgrading programs. More of these pro-
grams need to be developed, especially under the JOBS program.

‘Hammond’s paper cites the successful program of the Operating
Engineers in preparing Job Corps trainees for placement in that
union. Similar programs, using union journeymen as instructors in
Job Corps Centers, have been developed by the Carpenters, Painters
and Bricklayers unions. The success of these programs, as judged
by the low drop-out rate, is due to the fact that upon completion,
the trainee is equipped to enter the apprenticeship programs of
these unions in their home communities, Of the 5,000 Job Corps
Conservation Center slots remaining after the cutback, the unions

have contracted for over 1,000.

The participation of unions in manpower programs over the past
five or six years has been fairly substantial and a great deal has
been learned by the unions about the particular problems which the
disadvantaged have in preparing for entrance into the job market.
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Unions will continue to be active participants in job-training
programs, either on their own or in cooperation with government
and industry. The establishment by the AFL-CIO of the Human
Resources Development Institute to encourage and extend union
participation in manpower programs reflects organized labor’s con-
tinuing concern for this problem.

It should be emphasized again that training must lead to real
jobs at decent wages with the possibility of advancement. Any
substantial increase in unemployment can have a disastrous effect
on the effort to bring the disadvantaged into the competitive job
market. This suggests clearly that manpower programs must be
E related to broader social and economic policies that are designed
to deal with the problems of poverty, unemployment, discriminatory
hiring practices and the like. In such a context, manpower training
efforts could be made more realistic and more effective.
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Jack Simons, Chairman

*The discussions presented in this session by Theodore W. Kheel of
Battle, Fowler, Stokes, & Kheel, Edward Silver of Proskauer, Rose, Goetz &
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lished Proceedings.
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NEW APPROACHES AND GOALS IN
EMPLOYER BARGAINING

MarLcoLMm L. DENISE
Ford Motor Company

I start with the proposition that the institution we like to call
free collective bargaining is challenged today as it has never been
challenged before.

People have been opening speeches that way ever since I can
remember, and I normally would avoid it as both trite and over-
stated.

Today, however, while it remains trite, it is not exaggerated;
collective bargaining, in my opinion, could be in deep trouble.

Not that it has ever very closely resembled a perfectly functioning
process.

To work best in the public interest, collective bargaining requires
that there be an even balance of power on both sides of the table,
and its performance suffers chronically from an overbalancing of
power on the union side. The consequence has been a persistent
tendency to produce settlements exceeding the limits of economic
soundness.

It also has had a tendency, particularly in certain industries, to
hamper increased efficiency and thus to slow the rate of productivity
growth,

Nevertheless, by and large, the public has been willing to accept
its bad aspects, including its strike risks, as the price of a system
having more desirable social values than inhere in alternative methods
of resolving labor-management differences.

But today, new stresses and strains are piling on collective bar-
gaining, and their causes, for the most part, are long-run trends,
unlikely to go away by themselves. Acceptable ways must be found
to cope with these new conditions if free collective bargaining is to
function as well as it has in the past—or, indeed, is even to survive.
Before getting greatly exercised about all this, of course there is the
threshold question of whether the institution is worth saving. I
believe with deep conviction that it is. While free collective bargaining
as it is practiced does not lack blemishes, I am, nevertheless, con-
vinced that it is by far the best—if not the only—method for resolving
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disputes between employers and their organized employees that
can provide the flexibility needed to fit the varied circumstances of
our businesses, and that is consistent with a free society and economic
and personal liberty.

Consequently, I think we all must work very hard to search
for and promote sound ways to meet the new challenges.

During the 60’s, one of the favorite pastimes of many who were
professionally concerned with collective bargaining—particularly
among neutrals—was to seek dramatic new approaches or procedures
that would make it work better—or at least more quietly and peace-
fully. I think it fair to state that they didn’t come up with much of
anything. The most widely heralded experiment was that of the
USW and Kaiser Steel. If the test of a good idea is imitation, the
Kaiser Plan has failed the test completely. It is easy to see why, and
we need not delve into its highly complex pay formula to do so. So
far as its approach to the specific matter of avoiding crisis bargain-
ing over new contract terms is concerned it has never struck me
as being much more innovative than any other advance agreement
to follow the leader. Clearly this is not a blueprint for arriving
at lead settlements without the risk of strike.

I think we have come to realize also that no magic inheres in
study committees. Such procedural devices can be useful or useless,
depending entirely upon the spirit in which both parties approach
them. And if the parties do share the proper spirit, it probably
doesn’t make too much difference whether they set up some formal
device for communicating or do so informally.

In short, I don’t think we are going to find any gimmicks that
will take the risks and occasional pain out of free collective bargaining.
Pressure, actual or potential, was one of the fundamental assumptions
on which the institution was built. Its success and survival ultimately
will hinge on how hard the parties work at it, and the degree of skill
and sophistication they bring to it. And the requisite sophistication
includes due recognition by the bargainers for both sides of their
mutual interests as well as their conflicting interests. It also includes
the probity and reliability that are preconditions to effective com-
munication.

This is not to say, however, that the ground rules are not of
vital concern, and this is particularly true of the ground rules cover-
ing the scope of collective bargaining. Perhaps the prime concern
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of management in bargaining as we enter the decade of the 70’s
is coping with these particular ground rules as the NLRB has been
interpreting them in recent years.

In general terms, the feeling underlying this line of decisions
seems to be that any business action which may affect employees
should be regarded as proper grist for the collective bargaining mill.
Pursued to its logical extremes, the concept so stated could be
argued to encompass nearly every business decision, since almost
any such decision may affect the business one way or another, and
what affects the business may ultimately affect employees one way
or another. This would give us for practical purposes a de facto sys-
tem of co-determination-—a system that, to the best of my knowledge,
Congress has never even entertained a serious thought of considering
—and I doubt that even the most enthusiastic of new advocates of
expanding the boundaries of collective bargaining would go so far.
On the other hand, it is hard to ascertain the stopping point, and
this in itself is going to lead to some pretty knotty disuptes before
matters become clarified—if indeed they ever do.

Lack of clarity in the current rules of the game, however, is
not the big reason for concern.

What I find most distressing is the inadequate analysis upon
which the policy case for expanding the role of collective bargaining
appears to be made. So far as I can ascertain, and without getting
into the fine points, this analysis does not go beyond the level of
considering the relationship between the action in question and job
opportunities or displacements, or the creation of “problems,” in
the bargaining unit in question.

What it lacks, and what it badly needs, is analysis in the light
of such factors as our stated national policy on labor organization and
collective bargaining, the institutional structure and role of unions,
and the compatibility of an expanded role for collective bargaining
with the effective functioning of a competitive market economy. Col-
lective bargaining, as conceived of under our laws, is something much
more than mere conversation, exchange of views or, to use a phrase
employed in some countries, ‘“consultation”—and it is something
far more muscular. This is a fact that cannot safely be overlooked
in evaluating proposals for broadening its role.

What our national labor policy does, in essence, is protect the
right of unions to so organize and bargain as to eliminate labor
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market competition among workers with respect to the rate of com-
pensation for their services ; in other words, it sanctions the establish-
ment of a monopoly rate of labor compensation, so far as competition
in the labor market goes. When this is accomplished, it has the furiher
effect of largely insulating rates of compensation also from competi-
tion in product markets where the costs of labor must be recovered
in prices. One can argue over whether the particular arrangements
we have adopted are the best that could be devised for achieving the
laudable objective of an appropriate balancing of power for wage
determination—I happen to think they are not, but one can hardly
argue that they are not the arrangements that exist.

Neither can one deny that the result is to limit substantially
the portion of cost elements that are left unshielded by such actual
or potential monopoly power from the pressure of competitive market
forces.

To the extent that we require collective bargaining to deal with
business decisions aimed at achieving more efficient utilization of
labor or otherwise overcoming the cost impact of higher rates of
labor compensation, such as moving operations to new facilities, in-
troducing more efficient machinery, using subcontractors and the
like, we correspondingly reduce the areas of economic activity where
monopoly is not sanctioned and where competitive market forces are
free to be translated into higher productivity and improved values
for consumers.

Even aside from the monopoly aspects of the matter, I think
it also clear that unions by the nature of their organization, procedures
and normal function are poorly suited to deal with business decisions
of this kind. For example, it is difficult to see how a local’s member-
ship is going to be persuaded to ratify an agreement ihat the plant
where they work should be closed, or how a union representative
could live politically with the decisions to which he would have to
be a party, and for which he would have to share responsibility, if the
role of negotiating changes of the sort under consideration were thrust
upon him.

We need not rely solely on inference and speculation to fore-
see the kinds of results that I have been describing. For illustrations
we have only to examine experience in those industries where the
parties have in fact extended collective bargaining to encompass
such matters as crew sizes, the introduction of new processes and
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technology, and so on. In the building trades we have seen all
too many instances of work restrictions, bans on such improved tools
as paint rollers, erosion of competitive incentives among employers
to seek and adopt more efficient methods, and protection of vested
interests from outside competition. In railroads, it took a generation
of increasingly bitter disputes and ultimately an act of Congress to
dispense with the services of unneeded firemen on diesel locomotives.
The docks, under the deadening pall of collectively bargained crew
sizes and work methods, were technologically stagnant for years, and
again engendered disputes of the most bitter and stubborn sort when
cost pressures finally forced an effort to break out of this stagnation.
The newspaper business presents a sorry spectacle of union resistance
to change and efficiency carried to the point of destroying businesses.
I’'m sure that you all have seen more instances of this sort of thing
than I could enumerate.

Also instructive was a conversation I had with a trade unionist
from another country a few years ago, at a time when major
producers of automobiles in his country were involved in substantial
expansion programs. It was his belief that the future held over-
expansion, a temporary boom, and then unemployment for union
members. What was needed, he felt, was a mechanism by which
union and employer representatives could negotiate a “rationalization”
of plant capacities to assure no excess would exist. The necessary
effect of such an arrangement would have been to limit production,
allocate market shares and deaden competitive drives—in short, a
cozy little cartel. Now this man was not crassly motivated, and I
question that he even thought much about the cartel aspects of his
approach. On the contrary, he was simply reflecting a concern natu-
ral to one in his position over the stability and security of his mem-
bers’ employment. This led him to a strong inclination to forestall the
risk of disturbing the status quo.

As events have turned out, however, spurred by competition and
willingness to accept risk, the industry has expanded still more in
that country, and production and employment have far exceeded the
levels that could then have been proved to be assured. In fact, auto
export now is regarded as a key survival factor for his nation.

It is not because unions are or might be led by rascals, but
because of their inherent characteristics and preoccupations as unions,
and because of the powers and special exemptions from antitrust
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concepts they enjoy, that we must be cautious and clear-headed
about what we allocate to collective bargaining.

Both what we assign to and what we do in collective bargaining
are matters of fundamental importance to the maintenance of the
kind of high-wage, high-purchasing power, free-market economy
our country has achieved. Their importance is intensified by the
increasingly competitive world in which this economy must succeed.
A high-wage economy like ours that is in competition with low-wage
economies throughout the world can succeed only by correspondingly
greater efficiency in its utilization of its resources, including very
importantly its human resources. That we have succeeded in this
competition as well as we have is not, in my opinion, attributable
just to better machinery, superior technical know-how and the
economies of scale—all of which are margins of difference we cannot
reasonably expect to maintain for the indefinite future, and which in
fact already are diminishing. An important element in our success
can be found in our greater relative willingness and ability to adjust
rapidly to changing circumstances, to embrace better methods as
they became available, to accept change, to maintain flexibility. These
are matters that are deeply affected by the habits and attitudes of
people, by the ways in which responsibilities for and capabilities of
action are distributed, and by the efficiency with which our social
mechanisms for adaptation perform.

This is a margin of difference which it will be quite difficult
for other countries to overcome. It is, on the other hand, one
that we could unwittingly dissipate to our sorrow.

As you can see, I think that all of us who believe in the values of
free collective bargaining have our work cut out for us.
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NEW APPROACHES AND GOALS IN
EMPLOYER BARGAINING*

ALGIE A. HENDRIX
General Dynamics

The basic economic reality confronting the United States is that
most of the industrial nations of the world are making extraordinary
efforts~——and progress—in the competition to out-produce and out-sell
our country in the product markets of the world. In this competition,
the significantly higher standards of living will go only to the winners.

In the twelve years from 1955 to 1967, Japan scored the highest
annual average rate of growth, with more than 10 percent. The Euro-
pean Economic Community nations, as a group, scored 5.1 percent.
The United States was a poor third at 3.9 percent. The United States
does even less well, if we look at another important statistic: the rate
of growth of output per person employed. Again, at the top is Japan
with 8.6 percent. In comparison, the United States has 2.4 percent,
or less than one third that of Japan. Highly significant also are the
figures showing the rate of capital accumulation of other industrial
nations, since this contributes to increased growth by opening the
door to new technology. Japan leads the list, with a 24.1 percent
growth in investment. West Germany is next with 18.3 percent. The
United States has approximately half the investment rate of Japan,
12.5 percent.

The predictions are that Japan will score highest during the next
ten years in increasing its gross national product, with a possible
increase of 160 percent. Only a 50 percent increase for the United
States is predicted. Italy, France, and Germany are also expected to
do better than the United States. The governments of these nations
are promoting growth within their respective economies by making
extraordinary efforts to accelerate both technological progress and the
capital accumulation needed to pay for the new technology. And to
help achieve these growth goals, these nations are raising as rapidly as
possible the rate of expenditures for education and vocational training.
The costs are being met both with government funds and with money

*The full statement can be secured by request from General Dynamics,
One Rockefeller Plaza, New York, New York 10020,
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from the business enterprises themselves. Observers in Europe and
the United States predict that training and education on a continuing
basis will become a permanent part of the life of many adults in the
future.

These countries, and the United States as well, will be required
to make long-range changes in social and economic structures, as the
result of the new developments in science and technology, but an im-
mediate problem confronts the nations of the free world: Continuing
inflation in the United States. This would involve genuine risks of a
world financial crisis which could bring about a long period of eco-
nomic depression and stagnation. In our own interests and in the
interests of the free world as a whole, we must stop the cancerous and
spiraling inflation. When this has been accomplished, then, in our
own interests, we must resume a strong forward movement in eco-
nomic growth. We must keep our unemployment low and our level
of employment high, along with maintaining a reasonable price sta-
bility and a favorable balance of payments. We must move at a faster
pace in adopting techuological advance and innovation, for the tech-
nological gap which has favored us is narrowing steadily. The key
reality is this: The rate of economic growth of past years is not
nearly enough. First, our foreign competitors are growing faster than
we are. Second, our labor force is growing more rapidly than many
realize.

Productivity Improvement. Labor and management must dedicate
themselves to an all-out effort to achieve productivity improvement
by imaginative efforts at the bargaining table and also by taking such
actions as are appropriate within their respective spheres of responsi-
bility. Apprehension was expressed back in the 1950’s that the
American economy is vulnerable to a cataclysmic growth in produc-
tivity with potentially disastrous effects in employment due to an
accelerated adoption of automation. These fears were wrong. The
lesson of the 1960’s is that technological advance means both economic
growth and an increase in the rate of productivity, with ore jobs not
less. The President's Manpower Report for 1969 makes this point:
“, .. to maintain full employment under the prospective conditions of
expansion in the labor force, the rate of growth must substantially
exceed the average of the post-World War II period.”

In one year, 1967, the productivity rate actually fell to 1.6 percent.
The rate for 1969 is substantially worse. In each of the first two
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quarters of 1969: minus .3 percent. The Bureau of Labor Statistics
predicts that 1969 will show the lowest annual rate since 1956.

Yet, in 1969, the cost of labor-contract settlements in major nego-
tiations across the country moved up to a new high, 8.1 percent, ac-
cording to the figures on the first three quarters by the Bureau of
Labor Statistics.

Technological Advance. Our national experience in the 1960’s—
and many studies—should dispel the new fears expressed by some
labor spokesmen that large-scale dislocations will result from techno-
logical advance. The report to the President in 1966 by the National
Commission on Technology, Automation and Economic Progress,
could not have been more plain-spoken: “. . . there has not been and
there is no evidence that there will be in the decade ahead an accelera-
tion of technological change more rapid than the growth of demand
can offset, given adequate public policies.” And, in 1969, the Presi-
dent’s Manpower Report supported this conclusion.

Some dislocations in employment to individuals and to groups
sometimes do occur when new technology is adopted, and, for this
reason, the focus on the implementation problems must be as prompt,
sharp and clear as we can make it. The time needed to focus on
problems is usually available. In the period from 1945 to 1964, the
average number of years between a discovery and the commercial
introduction of new machinery, processes and materials was 14 years.
In some cases, employment actually increased. In a great many cases,
also, normal attrition or turnover provided the answer. And, some-
times a plant or a process may be so outmoded that it should be phased
out of existence altogether in order to create new jobs, by means of a
new and growing enterprise. We must retrain the millions of our
present employes in the new skills and abilities which will be required.
This may be difficult for some segments of labor and management to
accept, but there is in reality no other course open.

Public policy in the United States with respect to manpower
development and training has two principal objectives: the retraining
of technologically displaced workers and the training of the disadvan-
taged. The magnitude of the training task is clearly far beyond the
training resources of federal and state governments, and private
industry must join in this massive undertaking, using its training
facilities and equipment in a realistic job environment. But all of this
effort will be very limited in value unless we eliminate the work
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restrictions and work jurisdictions which place serious handicaps on
the workers who need and want new training and new skills in order
to prevent being displaced.

Manpower Planning. In the years ahead there will take place
many basic changes in workforce composition and in skills mix, and
American management will need to be more effective than ever before
in managing its indispensable manpower resources, specifically, in
recruiting, training, retraining, upgrading, motivating and utilizing
its manpower.

There are also matter-of-fact cost-effective considerations which
parallel the affirmative objectives of motivation and utilization.
Mounting labor costs, not only in wages and benefits, but also in re-
cruitment and training, compel management to improve workforce
management in order to stimulate productivity factors.

Legal Climate for Bargaining in the 1970’s. Difficult though these
future problems will be, the collective bargaining system which has
been established in the United States provides the necessary mechan-
ism for the development of a responsive, responsible and effective
approach to problem-solving by labor and management in those areas
where the two parties are required to act together under the terms of
our national labor policy. Organized labor clearly has a favorable
climate in preparing for technological advances. Labor representa-
tives are able to put to advantage the terms of a highly favorable
set of laws and regulations.

In conclusion, the four specific areas of interest for labor and
management, in terms of collective bargaining in the 1970’s are:

1. Productivity Improvement.

2. Technological Advance.

3. Manpower Planning.

4. Legal Climate for Bargaining in the 1970’s.

In the economic environment in which labor and management must
operate in the years ahead, the immediate tasks are those which will
ensure an end to the inflation which threatens the United States and
the world with long-lasting economic hardship. Once this immediate
objective has been attained, the nation, and labor and management,
must strive for the accelerated economic growth which will assure
our ability to compete effectively in both domestic and world markets,
with adequate job opportunities for all groups and a constantly im-
proved standard of living for our citizens.
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SUBCULTURES IN BEHAVIORAL SCIENCE
AND THE INTERPRETATION OF
RESEARCH ON EXPERIENTIAL METHODS

CLAYTON P. ALDERFER *
Yale University

Most people familiar with laboratory education also know that it
is a highly controversial topic. At one extreme the John Birch So-
ciety has attempted to outlaw its use because they view it as part
of the Communist conspiracy. At the other extreme, one can find
testimonies supporting the efficacy of T-groups which can only be
characterized as missionary zeal. Between these extremes, there are
many thoughtful applied be<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>